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THE DEAD HAND 
OF THE PAST ■ 


As almost every American knows, our cities arc in serious trouble. 

More and more the local problems of cities have become the 
major domestic problems of the nation and a challenge to national 
policies as well. For an ever greater portion of our rapidly expand¬ 
ing population—nearly three out of every four Americans—and of 
our economic activities, too, are concentrated in metropolitan re¬ 
gions. Our urban centers must function better if the country is to 
prosper and our people to live well. In the next two decades, of 
the expected 50 , 000,000 more people who will be living in Amer¬ 
ica, four out of five will live in cities. As President John I 1 '. Ken¬ 
nedy stated in 1963 , in his historic proposal for a Cabinet-level 
urban affairs department, “We will neglect our cities at our peril, 
for in neglecting them we neglect the nation.” 

But what can we do? And what must be done? We look either 
for ready, clear-cut cures or for handy villains. But there are none. 
We have only begun to face the extraordinarily complicated job 
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of making our cities fit to live in and work in. The answers must 
come, as have the problems, from a bewildering number of 
°^. r< ^ s ‘ problems themselves are open-ended, interacting 

and hard to identify. Some are rooted deep in the past; many 
originate far beyond the locus of the city where they have settled 

an must be dealt with, and in activities which seem unrelated to 
cities. 

There is not only the visible mess we have inherited—vast 
areas built up in earlier eras—hastily, thoughtlessly, tastelessly, 
greedily constructed, or, even if once satisfactory, badly main- 
amed over the years. Recently this neglect has been aggravated 
and urban obsolescence accelerated by enormous technological, 
social and economic changes which have been taking place at an 
unimagmed pace in industry, on farms and in patterns of living. 

Rising family incomes, expectations and living standards have 
made old central cities, and even some close-in suburbs, less ac¬ 
ceptable to the large part of the population that has residential 
alternatives available. New methods of production and transpor¬ 
tation make the city’s form less workable. Its traditional basic 
Junctions are sucked away by shifts in population and changes in 
the organization of our economy, and new functions must be ac¬ 
commodated or created. Its facilities and services cannot meet the 
needs of untrained rural migrants who have little choice but to 
live in central cities. The problems of centuries-old racial discrimi¬ 
nation, now concentrated in these urban cores, demand immedi¬ 
ate solution. We must run to stand still. 

But the private forces that built up our cities are commonly in¬ 
capable alone of remolding them for new needs; government in¬ 
tervention and massive public spending are also required. How¬ 
ever, our public institutions, too, are inadequate. Local govern¬ 
ment machinery and agencies have lagged far behind the current 
needs of cities and their citizens and new national trends. 

Several other factors add to our confusion and to the complex¬ 
ity of this unaccustomed work of urban improvement: Even as 
we try to develop the ways to deal with accumulated urban decay 
and the recent societal changes which impinge on our cities we 
must simultaneously define the ends of this recently recognized 
responsibility. Further, although the activity is peculiarly local, 
broad assistance (and even some prodding) is required from the 
federal government, as is action from the state legislatures, most 
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of which are not attuned to urban needs. Moreover, this public 
activity calls for the closest participation of private forces which 
are often unprepared for, or reluctant to involve themselves in, 
such a risky partnership. 

Yet a growing number of cities, assisted by federal programs 
and funds and new local leadership, have made important starts 
in this new direction. My purpose in this book is to report on 
some of the most noteworthy of these local beginnings during 
the past two decades, in a context that will relate their separate 
efforts and give meaning to the steadily expanding nationwide 
effort that is yet to come. Through their pioneering labors each,, 
as we shall see, has added to our understanding of the tools 
which we have been using or will need as well as of the dimen¬ 
sions of the urban problem. 

I have taken the case history approach to the subject of our 
cities for several reasons. First is the underlying belief that one 
can learn from the past and from others' experience. But beyond 
that, case histories seem to illustrate best the unique nature of 
the process in which we have become engaged. They indicate, 
better than do generalizations, the steadily growing number of 
people from various fields who must become actively involved—; 
directly or indirectly—in setting urban goals and in finding the^ 
means to achieve them;(they also exemplify the new roles to be 
played by leading local public actors and bodies. The cases also 
illustrate the kinds of forces, pressures and conflicts from inside 
as well as beyond a particular community with which those in¬ 
volved may have to contend. Many people must participate, and 
in achieving greater understanding one gains the first key to con¬ 
structive involvement. 

These case histories will show how and why local actions take 
shape; how, in the process of using the new tools, these pace¬ 
setting communities have by necessity developed new techniques 
and patterns of cooperative endeavor; how unexpected obstacles 
arise and are overcome—or at least are recognized. They also 
point up how strongly a local approach is ruled by each commu¬ 
nity's particular structure, style and past development. For cities 
and neighborhoods are not alike—as we well know. 

At the same time, these local efforts and programs clearly re¬ 
veal the need for cooperative federalism. They demonstrate that 
cities are not autonomous creatures which can shape their des- 
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w. -on, ttej are 

do not remotely comprehend, but to ^ hicb y , j. 

less respond; and cities must look to outsxde help m order 

chcBen the partied* case histories in M.bool^because 
each has been or still is influential as a pattern-setter and front¬ 
runner whose example has been studied and followed by other 
communities across the country. Each illustrates par 1CL ^ y 
one or more of the several important elements in our new civ c- 
business-public enterprise, even though some of these elements 
have been at least temporarily put aside. Indeed, we can learn 
from the inadequacies of these approaches, too. 

To a large extent, the separate stories of these urban pioneers 
are presented chronologically and delineate stages in this new na¬ 
tional effort. Taken together, however, they are both comple¬ 
mentary and cumulative. With various modifications, the prob¬ 
lems they encountered, the mistakes they made, the lessons they 
learned, the new tides they faced, the new tacks taken and ap¬ 
proaches developed in response, have been or are repeated in city 
after city. Each program was regarded as the most advanced, 
hopeful or progressive at one point during these two decades; 
some have continued to be. But each encountered limitations or 
new problems and challenges as it moved ahead. 1 hus, by follow¬ 
ing these separate stories, the reader will gain greater understand¬ 
ing of the new terrain. 


To act, often in the face of the unknown and unmapped, often 
bogged down by the heavy baggage of the past, but to try to learn 
and do better, is what the cities and people in this book have 
done—some with more sensitivity, imagination and apparent 
success than others. Only time will tell whether even the most 
“successful” have actually succeeded. 

For in such a rapidly moving era as ours, observation shows 
that solutions tend to become outdated; in fact, in an urban soci¬ 
ety the solution of a problem in one area commonly creates new 
problems elsewhere. Thus this book does not pretend to offer so¬ 
lutions. There are, however, higher purposes and goals for cities 
and the nation to set and better ways of working toward them. 
We need courage to try and perhaps to be wrong. Hopefully, the 
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stories of these cities will also suggest the local, business and na¬ 
tional climates needed to let us do the best we can. America will 
become what its cities become, and this requires that the most 
inventive brains and talents work at this task, in and out of gov¬ 
ernment, at all levels. 

For, as we can readily surmise and shall soon see, the struggle 
of today's cities goes far deeper than improving their physical en¬ 
vironment and social programs—-though both are necessary—or 
even developing new instruments or forms. The real challenge we 
face goes to the very bedrock of our civilization: can our democ¬ 
racy innovate sufficiently to make a technically advanced urban 
society work well for man as well as for machine? 

Americans have developed cities poorly in the past and have 
reacted to urban problems only in crisis. Even recent efforts at 
renewal and development leave much to be desired. Generally 
lacking community goals and positive standards as well as na¬ 
tional or even state urban policies to guide us, and hobbled by 
outmoded ideology and dogmas, we have too often mistaken 
means for ends and repeated the errors of the past. 

But now as we accelerate the job of making cities—old or 
new—more fit and as we pay the costly consequences of our care¬ 
less past, it would profit us to inquire, first, where did we go 
wrong and why? The ability to do better in the future lies partly 
in comprehending the many-layered past on which we must build 
or rebuild. 


PHASE ONE: EARLY IDEALS VERSUS 
ACTUAL PRACTICES 

Many of America's urban problems began with the founding 
of this nation and with the schizophrenia that has dominated our 
thinking about cities since. The United States was conceived as a 
rural country, yet it became urban more rapidly than any other 
nation in history. Our country’s founders failed to provide for 
this irreversible occurrence. We made our material progress at 
the expense of desirable communities. 1 

The federal system was intended to govern widely scattered 
agricultural people living on the edge of a vast wilderness; the 
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Constitution established the respective roles of state and national 
governments. Cities were so few and unimportant that they were 
not even considered in the federal scheme. Rather they were left, 
by default, to the separate states, to be established as needed for 
the administration of their local affairs. The familiar problem of 
rurally dominated state and federal legislatures governing a stead¬ 
ily urbanizing nation was , thus built into law—and it is one of the 
greatest problems we have faced since. 

Add to this ill-suited legislative heritage our early national 
ideals as enunciated by Thomas Jefferson and intoned by an as¬ 
tonishing variety of Americans in following generations: that our 
democracy would endure and our government remain virtuous as 
long as we remained a nation of self-sufficient yeoman farmers, 
each manufacturing for his own needs; that such a nation could 
be perpetuated as long as there was open land—then unmeasured 
and apparently limitless; and that in such a society of rural free¬ 
holders, that government was best which governed least. 

Jefferson's dislike of strong central government and bureauc¬ 
racy was based on the oppression he had seen accompanying 
these forms in autocratic Europe. His dislike of cities—which was 
to become a strong American credo—emanated from his fear 
that propertyless workers could be too easily led by demagogues, 
as in the French Revolution. "‘Let our workshops remain in Eu¬ 
rope," he advised our country. He also warned, "When we get 
piled up on one another in large cities, as in Europe, we shall be¬ 
come corrupted, as in Europe, and go to eating one another." 

But a basic conflict between these ideals and the realities of 
our society was built in at the start. A democracy where opportu¬ 
nity was open to all was inevitably acquisitive and commercial, 
and destined to be urban, for cities are the seat of commerce. 
And it was here that the wisdom of the founding fathers failed 
them and us: they did not reckon with the tendency toward ur¬ 
banization of the richly endowed new nation, nor did they con¬ 
sider the kinds of public controls, intergovernment relations, and 
community viewpoint that are required when people live and 
work close together in cities. 

Yet even before the mid-nineteenth century, the great phe¬ 
nomenon of the United States—one more remarked upon then 
by European visitors than by American observers—was the rapid 
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rate at which the new country was spawning cities in the wilder- 
ness, and this well before the great surge of urbanization which 
would accompany the technology of steam and mass production. 

This early city-building was closely tied to the great American 
pastime of land speculation—another evil that Jefferson did not 
foresee, and one which began in his own times with the disposi¬ 
tion of the public domain. The underfed national treasury was 
far more interested in obtaining the most revenues from the land 
than in using it properly; as most freeholders lacked cash to buy 
farms in the newly available western territories, the government 
sold millions of acres (which it had already divided up wholesale 
in gridiron patterns) to land companies that were organized for 
the specific purpose of reselling the land at a retail profit. Thus 
another conflict was built into our urban growth. 

These absentee landowners early discovered that town lots— 
which were usually sold at auction by their agents in the big 
eastern cities—could be disposed of far more easily and profita¬ 
bly than farm acreage. Because land was one of the readiest 
sources of new wealth (thought not in the Jeffersonian sense of 
mixing one's labor with the soil), “town-planting" and booming 
quickly became enterprises in which almost anyone could and did 
engage. In the full flood of Jacksonian democracy, paper cities 
were laid out over forests, on sandhills and on open prairies. 
Scarcely a river mouth lacked a prospective town scheme—or 
penniless squatters trying to prove up claims. This was the first 
phase of city-building in the United States. It led to some very 
sloppy but enduring practices. 

New American cities were private real estate speculations, de¬ 
signed to be populous beyond any foreseeable demand. The pri¬ 
mary goal of their promoters, who were generally the “town fa¬ 
thers" as well, was to get rich quick from selling the land. Few 
of these ambitiously conceived, unsettled cities, however, had a 
real government. Their quick exploitation was more important 
to the principals than the community amenities—the public 
squares, churches and opera houses—that were drawn in on pa¬ 
per. In fact, the chief purpose of these plans, with uniform, 
numbered lots laid out by surveyors' mlers in the familiar easy 
gridiron, was to facilitate lot sales—often to absentee purchasers 
and speculators who never saw their holdings. 
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People never knew whether the town in which they had in¬ 
vested their savings might boom into another Chicago, thanks to 
natural forces or a sudden new development like the Erie Canal, 
or disappear into wilderness scrub. Why encourage spending on 
improvement? If one town scheme failed, one could try again 
elsewhere. Transportation arteries—turnpikes and canals as well 
as rivers—were regarded not so much as a way to serve or help 
shape these communities, but as a means to bring in more set¬ 
tlers and thus boom land values. Vastly inflated prices and then 
shattering collapses that had national economic repercussions 
were frequent in these speculative cities. 

Such a tradition of new city development in the young United 
States persisted well into the twentieth century. But although 
they were commercial, careless, unfinished, at least these cities 
were open and not mean places. And where a land promotion 
succeeded or a river harbor thrived, a certain local pride, pleasing 
architecture and community style promised to develop. 


PHASE TWO: STEAM AND RAIL CENTERS 

But before our half-formed cities had had time to mellow and 
learn to govern themselves, the second, decisive phase of Ameri¬ 
can city growth came with the end of the Civil War, which pre¬ 
cipitated the long-delayed industrial revolution. For in spite of 
Jefferson, our factories could not remain in Europe. And now as 
cities grew from one decade to the next by the hundreds of thou¬ 
sands, everything happened at once. 

Again we were unprepared—this time for the enormous cen¬ 
tralizing forces of rail and steam, the brutalizing effects of unre¬ 
strained technology, and the basic human needs of the millions 
of ignorant European peasants whom we encouraged to emigrate 
so they might tend our machines and lay our rails. Nonetheless, 
it was in these few late-nineteenfh-century decades, when the 
country coalesced into manufacturing centers and laissez-faire 
commercialism flourished in its crudest form, that America's 
urban mold was set. Municipalities handed over their land and 
resources to private profit and exploitation, and our cities became 
the abused by-product of national industrial development. 
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Railroad tracks cut right through the middle of cities, often 
right on Main Street. They pre-empted beautiful river banks and 
lake fronts, and consumed acres of centrally located land with 
their switching yards and freight depots. Their grimy barn-like 
depots sprawled in the heart of the ugly, growing business cores. 
Their locomotives, as they chugged back and forth across town, 
cast soot over people and buildings. Office structures were dark 
and unadorned. No public gardens humanized the cities' cen¬ 
ters. 

In all the great cities, the industries that were making some 
men rich cast a blighting pall. The low-hanging cloud of coal 
smoke, the stench of stockyards, the slick of oil, the refuse of in¬ 
dustry fouled the air and polluted the waters. The belching 
chimneys of the huge new mills dominated the urban landscape. 
Their smoke killed the beautiful shade trees on streets, stained 
once-bright brick and frame buildings. In public squares and 
backyards, grass and flowers withered. Even in fine residential 
neighborhoods, noisy factories gave owners little choice but to 
move away. 

More than ever, growth was an urban end in itself. All across 
the country cities vied with one another for the greatest gains in 
population, since a big pool of cheap labor would attract new fac¬ 
tories and in turn bring business to local stores and revenues to 
municipal coffers. The current urban philosophy was aptly sum¬ 
marized in 1871 by a spokesman for the Milwaukee Chamber of 
Commerce, one of the popular new local organizations being 
founded by merchants, bankers and realtors to organize their 
city's overtures to outside industry. “Commerce can make a city," 
he declared, “but manufacturing alone can make it great." 

Ibe first desperate need of the swelling flow of new immigrant 
workers was for housing—as cheap as possible and within walk¬ 
ing distance of work. But having encouraged them to come to 
work in Chicago, Milwaukee or Cleveland, the factory owners 
and rail magnates and chambers of commerce let the newcomers 
find shelter for themselves. Supplying housing thus became the 
enterprise of a new breed of businessman—the slum landlords. 

First these operators chopped up the interiors of deserted man¬ 
sions into tiny one- or two-room apartments for whole families, 
and also rented unheated cellars and stables to the roofless poor. 
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lots, vacant side ois, e ' f ^ ui| , ( Tenements sprang up on 
enterprise with still m § an( j c heek by jowl 

block after full block, from fon l " C ° “;, districts> districts 
with factories. In these close-pai ked ''””"; ere ’ miniinal 
which soon became known as si* But 

SffaS for workel homing always ontst^ped supply in 
higher 1 rents for even less space. Families took in roomers to help 

pay the higher tariff, and the crowding grew worse. 

Slums became a highly profitable form of real estate invest¬ 
ment, with annual expected returns of 20 to 30 per cent. And as 
it became apparent that city land could be sweated even more in¬ 
tensively the speculative value of these properties continued to 
rise Since most of the slum dwellers were foreign-born, people 
generally assumed, and said, that slum conditions were caused by 
immigrants. 


THE POWERFUL: LOCAL FAMILIES, 

POLITICAL "BOSSES” AND WASHINGTON 

America's cities came to confirm the worst predictions of its 
anti-urban prophets, and nothing seemed capable of stemming 
this course. The idea of restricting private enterprise and its use 
of property went counter to the strong currents of the clay. Be¬ 
sides, the powerful people were all profiting from the existing 
mode of city development. 

The old prominent commercial families were the principal 
slum owners, having retained title to their inner-city land and 
properties when they moved out. Cities' new leading citizens, the 
industrial and rail magnates, were interested in national prizes 
and markets, not in the cities their enterprise was building. Their 
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Calvinist heritage equated prosperity with virtue, and poverty 
with lack of effort; and in fact, both the magnates and the na¬ 
tion's economy prospered mightily. Civic responsibility was not 
part of their credo. Such favors as they required of local govern¬ 
ment could be obtained easily from legislators and bosses who 
were in their pay. Occasionally a civic-minded citizen would cry 
out against his community's handing its best natural assets over 
to the railroads. But cities were so dependent on rail for their 
economic health that such protests were naturally ignored. 

The main local privilege-seekers and corrupters, those who 
sought and won municipal franchises and contracts to perform 
profitable public tasks in these burgeoning cities—to provide 
lighting, gas and public transportation, to dig sewers and pave 
streets—and behind them local bankers and lawyers, formed 
rings with the politicians to share in the apparently unending 
municipal bounty. It was generally accepted in America then, as 
now, that private enterprise could do things better than govern¬ 
ment. Indeed, the untrained party faithful whom the Jacksonian 
spoils system had placed in City Ilall were completely over¬ 
whelmed by the sudden new public needs. With the publicly ad¬ 
mired tactics of business as their example, and the invocation of 
free enterprise as their license, local so-called leaders in business 
and government began devouring their cities. 

'Taxpayers had to pay prices for municipal services that were 
vastly inflated by the booclling and grafting of these rings, and 
had to do without many services that were not profitable to 
someone. But in spite of flagrant corruption, scandals and public 
squalor, the unholy alliance of city government and local business 
interests was perpetuated by the voters. For the bosses and alder- 
men, many foreign-born themselves, served the mass of exploited, 
helpless workers so well—providing them with a form of social 
security and unemployment relief in return for their votes—that 
the voters continually re-elected the machine men. If state gov¬ 
ernments reined in their municipal wards, It was generally so the 
legislators might obtain a larger share of the local prizes. 

What of Washington? Ihe national trend to cities was clear by 
the 1890 census. And this urban move was not just from foreign 
shores, but also from American small towns and farms. Manufac¬ 
ture had already migrated from streams and cottages to stream 



:14 .. CITIES IN A RACE WITH TIME 

centers, and as agricultural ptoductirity tripled ° f 

new tools, farmers' sous were free to stnke out from the dreary 
dull land for the new job opportunities m cities. 

One might argue that the federal government b f lieved 
benefiting ^cities with the substantial stimulants it provided to 
Traditionally the national scene was divided b 
our government into agricultural and industrial spheres not rural 
and urban, and cities were certainly growing with mdu try^ But 
although federal aids to agriculture promoted the generate 
of the rural population, the assistance to manufacture te 
benefit the favored few out of all proportion to the » of ‘J 
dwellers, and to the detriment of desirable community develop¬ 
ment. There simply was no city sense in the government. Nor, 1 
there had been, would federal interference m local affairs have 

been acceptable in the country’s philosophy. 

In the one area where Washington could have wielded direct 
and powerful local control over land use and urbanization, in its 
disposition of the public domain, it had been derelict from t e 
start. Then, starting in the 1850’s, it had actually encouraged a 
repetition of all the early evils, on a far grander scale, with its 
transportation policy: chartered railroad companies were given 
huge portions of the nation’s open land and the resources below 
as an inducement to lay tracks across the vast empty West. 

Since serving these underpopulated stretches promised the rail 
companies no ready profit; and since most of them even lacked 
the capital to build the tracks, they first tried to make money 
from the free gift of land. Again town-making—to boom land 
values—was the principal order of business. Through their place¬ 
ment of rail depots, they used their exceptional position to create 
or to break cities. 

Town lots in railroad-developed cities, among them Omaha 
and Duluth, were advertised for mail-order sale in eastern news¬ 
papers, with promises of great speculative gains. Meanwhile, 
along the tracks’ advancing front, town planting and booming 
was reduced to a wholesale, point-of-purchase system. Inevitably 
wild land trading and speculative price increases accompanied 
announcement of a new division point. But several months later, 
when the depot was pulled up and moved on to create another 
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temporary rail town further on, the land bubble would burst and 
another ghost town would dot the plains. 

The few towns in the Far West, among them San Francisco 
and Los Angeles, the latter a sleepy Spanish town of 7,000, were 
forced by the predatory rail companies to float large bond issues, 
to hand over terminal and harbor rights, free rights of way, acres 
of valuable land for depots—in fact, to pay for what the govern¬ 
ment charter charged the company to do. For towns, the fate of 
being “off the tracks” was far worse, however. Most tiny settle¬ 
ments had visions of becoming a thriving rail metropolis. 

“Must they be permitted to ruin the towns and enhance their 
own lots?” demanded Senator Harlan, a lone voice of protest in 
Washington’s “Millionaires’ Club,” the name then given to the 
Senate. He was ignored. Most senators and congressmen were 
getting rich on railroad land and securities. 

The city in America came to be regarded as an economic 
necessity—the place to make one’s living or a fortune, not to live 
the good life. Successive evacuation of inner-city neighborhoods 
by more prosperous citizens for somewhat greener, quieter and 
more healthful settlements a little further out—typically land 
promotions of the burgeoning streetcar or traction companies— 
became a commonplace of the American urban scene. So, too, 
did the crowding into these deserted older districts by the grow¬ 
ing poor, as slum operators took over and converted absentee 
owned properties. Immigration of peasants from backward or op 
pressive Eastern and Southern European nations continued un¬ 
abated. 

The price of building the nation’s industrial plant and trans¬ 
portation grid without providing for the inevitable urban side 
effects and needs was high—and would prove higher yet. From 
now on, the discouraging and often futile struggle would be to 
remove from cities the dead hand of the past. 


PHASE THREE: A SURGE OF REFORM 

In fact, hard on the heels of these excesses there came a new 
phase in American city development, the short-lived but historic 
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surge of municipal reform. By the turn of the twentieth century, 
organized efforts on the part of the growing urban middle class to 
reform city governments, to beautify cities, to improve workers’ 
housing and to uncrowd tenements, even to “settle” with the 
poor, were widespread. These separate movements are now as 
important for what their oversimplified “solutions** failed to ac¬ 
complish as for what they initiated. Both sides of the coin left 
their imprint, even on the present. 

City planning was launched by the “City Beautiful” forces, its 
particular form dramatized by the beaux-arts style Columbian 
Exposition o i Chicago in 1893. As a result, some overdue ameni¬ 
ties adorned cities—classic monuments and museums, tree-lined 
boulevards, and circles to soften the harsh gridiron. But this 
movement, promoted mainly by commercial clubs and architects, 
failed to broaden its concern to urban social problems, such as 
housing; nor, with the exception of Chicago, did the plans con¬ 
sider transportation. Improvements were often carried out at ex¬ 
cessive public expense and with scandalous profiteering—Chicago 
being the prime example. In most cities, the costly “frills and 
furbelows” did not get beyond the planners’ expensive bound 
volumes due to lack of mass support, adequate public powers and 
funds. Thus city planning was triply discredited at its birth and 
languished for a generation, reviving only briefly during that time 
as the handmaiden of private land speculation. 

The housing reformers were successful, in some one hundred 
cities, in achieving passage of codes that applied cities’ police 
powers to the enforcement of higher building standards in new 
tenements or to the improvement of existing slum housing. Yet 
the codes failed to make a significant dent in the slum problem. 
Both new and repaired tenements were soon overcrowded, as 
poorly paid workers could ill afford the higher rents for improved 
housing. In fact, the demand for urban shelter continued to ex¬ 
ceed the supply, and wages never advanced as rapidly as rents. 
(Low labor costs were a major selling point of local chambers of 
commerce to new industry.) 

Nor did the tenement house reformers recognize that the nec¬ 
essary corollary of reducing over-occupancy, the most elusive 
slum condition, was to increase the supply of decent city housing 
at rents low enough for the worker. A few millionaire philanthro- 
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pists produced such projects by accepting a limited return on 
their investment, but more pillars of local society were interested 
in the handsome income they derived from slums. 

Most politicians were singularly uninterested in the enforce¬ 
ment of housing occupancy codes or other statutes which would 
reduce the number of voters in their district. The main advan¬ 
tage they could see in these new laws was helping a landlord sub¬ 
vert them for a payoff. Corruption of the new building depart¬ 
ments was soon notorious. Nor could the settlement house work¬ 
ers, as good as their intentions were, cope with the most urgent 
needs of their slum neighborhoods. Although they could run free 
kindergartens and concerts and successfully press for legislation 
to end sweatshops, they could not provide people with jobs or 
pay their rents, as could the politicians. 

The “good government" people, the other main urban reform 
force, were remarkably successful, too, in passing laws—for ex¬ 
ample, laws designed to activate the average voter and thus elimi¬ 
nate machine control of local government by simplifying elec¬ 
toral procedures. Yet they failed in their ultimate objectives, 
mainly because they were more concerned with the mechanics 
than the purposes of city government; they naively ignored the 
economic and legal roots of municipal corruption and the ma¬ 
chine's perpetuation. 

Moreover, the most powerful businessmen were either unin¬ 
terested in reform or opposed to it. Those local leaders who did 
back reform or pressed, later on, for the adoption of businesslike 
methods of scientific management and efficiency in public affairs 
too often saw these improvements not as avenues to serving city 
dwellers better, but as ways of reducing the cost of local govern¬ 
ment and thus cutting their own taxes. But since the mass of 
voters needed more government spending, not less, to provide 
them with services, such middle-class “good government" pro¬ 
posals had little popular appeal, and the new laws soon proved 
relatively ineffective in curbing machines. The bosses were shrewd. 
They soon learned that “respectable" mayors would both appease 
the reformers and front for the machine. As a result, disillusion 
with government reform, too, became commonplace. 

Basically, the city reformers still mistrusted urban government. 
They saw it at best as a regulator, not as a leading co-participant. 
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They still believed that the profit motive alone, mildly curbed by 
the police power, was sufficient for most civic jobs. It was the rare 
reformer who attempted to change causes or the underlying sys¬ 
tem by removing the special law-given private privileges which 
encouraged leaders to milk their community instead of develop¬ 
ing it. And such reformers were given short shrift by the odd but 
effective state alliance of rural representatives, big city business 
and rail interests that controlled the legislatures from which 
municipal powers derived, or by the conservative courts. 

Municipal corruption did become less flagrant as the twentieth 
century advanced. But this was in good part because municipal 
prizes had become far less rewarding. The major offenders, the 
traction companies, were already shaky from over-capitalization 
and decades of speculative building. Now, as the automobile 
began to scatter their customers beyond the radius of a profitable 
run (often streetcar rails had been laid only in hope of attracting 
new residents to their land rather than to serve existing custom¬ 
ers), they were going into receivership and were trying to sell 
back their municipal franchises. 

Meanwhile, the new revenues to be collected from the vehicles 
owned by an auto-borne, metropolitanizing population were 
placed beyond the grasp of the still-suspect municipal politicians, 
as well as the limited geographic reach of city governments. Such 
revenues were put in the hands of the state or of the versatile 
new state-created, limited-purpose corporations known as public 
authorities, which gained popularity in the 1920 T s with business 
leaders and political scientists. States even appropriated receipts 
from the gas tax. Cities were left with the non-revenue-producing 
or loss operations. They had to provide traffic control facilities 
and police, maintain heavily used streets and sacrifice curb space 
for parking. But they had an inadequate property tax base to pay 
for these and other emerging needs. 

Not until the depression would city dwellers begin to feel the 
almost revolutionary benefits of the federal income tax, an ad¬ 
vanced measure which had been enacted back in 1912 with little 
fanfare because few realized its potential. Then, in the 1930 ? s, 
the New Deal provisions for welfare assistance, unemployment 
insurance and social security further undermined the old style of 
municipal politics by reducing the dependence of many poor city 
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voters on the charity of the local machines. But this is getting 
ahead of our story. 

# Performance of municipal tasks was already becoming profes¬ 
sionalized, as were many private occupations, and thus many po¬ 
litical faithfuls were ineligible for the public payroll. But equally 
important, the urban electorate was far more educated and thus 
less easily led. Indeed, probably the most effective turn-of-the- 
century social reform emerged largely in response to American 
business’ need for more skilled and educated workers as its opera¬ 
tions became more complex and office work grew. That reform 
was the establishment of tuition-free high schools and laws of 
compulsory attendance. Paralleling these trends, the urban 
middle class—white-collar workers, bank clerks, salesmen, cor¬ 
poration executives—doubled and redoubled. 

NEW GROWTH, NEW BLIGHT AND ZONING 

What finally weakened these intense drives to embellish and 
reform cities were World War I, prosperity and technological 
advances. Along with the latter came major new forms of urban 
development and another layer of troubles. 

As structural steel came into use, city centers shot upward. 
Skyscrapers housed the multiplying office functions, and a new 
phenomenon appeared—luxury elevator apartments for the non¬ 
suburban well-to-do. Meanwhile, the mass-produced motor car 
spread most of the new middle class outward. These trends were 
accompanied by intense speculation and insidious new blight. 

Market prices of downtown properties rose continually, based 
largely on the more dense and profitable future use of land which 
seemed promised by skyscraper and apartment house construc¬ 
tion, rather than on the actual value or current income of these 
properties. The financing behind many of these high-rise struc¬ 
tures was also thin and speculative, as was the general pros¬ 
perity—which time would soon reveal. 

But realtors (and evidently bankers) could see no end to the 
increase in city land values. “There must always be a business 
center, and it can collect what the traffic will bear . . . ” stated 
the authors of an investment primer. City Growth and Values , 
published in the mid-1920’s and endorsed in its introduction by 
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the National Association of Real Estate Boards. City assessors 
went along with the bull real estate market They pegged prop- 
valuations at these high levels, hypothetical as they were, to 

^Beyond dties^fringes, land speculators bought up thou¬ 
sands^ acres of inexpensive farm land which aty workers could 
now reach easily by automobile; they cut them up into gndiron 
pattern subdivisions that were as ove^ptimistic and unsett ed as 
fte paper towns of the 1830’s had been Outside Chicago 
enough land was subdivided in one year to house projected 
metropolitan population for 1960. One town of 9,000 boasted 
sufficient vacant lots for a city of 190,000. Credit was easy, and 
lending institutions did a land-office business; they let new home- 
owners put themselves into debt over their ears and take out ex¬ 
pensive second mortgages to cover the short terms of their first 
home loan. Less well-off lot purchasers merely put up hand-built 
shacks. The better new subdivisions were complete residential 
developments—incorporating improved street design and, com¬ 
monly, restrictive covenants—in exclusive suburbs separated juris- 
dictionally from the central cities to which their golf-playing resi¬ 
dents commuted. 

Much of the extravagant municipal over-bonding of the decade 
was designed to lure these new satellites into central cities with 
the promise of needed public facilities and services, or perhaps to 
help a politically favored private subdivider. Meanwhile, between 
the prosperous auto suburbs and downtown business districts, re¬ 
cently elegant residential avenues were turned into fume-filled 
motor thoroughfares, dotted with gas stations and decorated with 
billboards. Traffic jams at rush hours began to be ominous. 

The one public planning control that really took hold at this 
time was zoning. But this promising new tool, instead of protect¬ 
ing cities from the rampant commercialism of the day, became its 
servant—with the help of city-powered bodies. It was common 
for the boards that administered a local zoning code to use it for 
placating or promoting special business and property interests, 
and to preserve or create new and often false land values, rather 
than to regulate and direct building practices and land uses with 
zoning for the benefit of the whole community. 

One of the worst abuses perpetrated with this new instrument 
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was over-zoning—a term applied by planners in the 1930's to de¬ 
scribe the irresponsible and widespread practice in the 1920's of 
designating far more land or space for a future, more profitable 
use than could possibly be employed by a community in the fore¬ 
seeable future. 

New York's pioneer zoning ordinance of 1916 set the example. 
Its residential zoning .allowance, if filled, would have permitted 
55,000,000 people to : be crowded legally into the city's five bor¬ 
oughs. Many cities zoned up to 600 per cent more land for com¬ 
mercial use than was currently thus used. Such a “higher" use 
meant that when and if increased demand for office or retail 
space warranted the change from residential use, the land owners 
would receive a greater return on their property, and the city 
would receive more taxes. Zoning and planning boards were ap¬ 
parently undeterred by the fact that, since cities' business centers 
were shooting up and not out, such a designated change would 
probably not occur for another five or six centuries. Meanwhile 
they planted the seeds of future blight throughout the hearts of 
cities. 

Architecturally, zoning changed—and then in effect froze— 
downtown building shapes into look-alike forms as each owner 
strove to gain maximum use and income from his land under the 
new restrictions. And there were inevitably epidemics of over¬ 
building under old laws as developers tried to get new buildings 
hinder the line" before new zoning regulations took effect. 

Cities further damaged themselves with zoning in efforts to 
placate industry. Older residential neighborhoods that had some 
factories were zoned completely for such a use. The result of such 
designations, here as in over-zoned commercial areas, were bank 
blackouts on home mortgages and loans in those neighborhoods. 
Also, residential property was neglected by owner-investors who 
could see little profit in maintaining a building which might soon 
be replaced by a new and more profitable land use. 

Predictably, politicians found in this new municipal code one 
more device for winning constituents' gratitude. Zoning boards 
of appeal were kept busy granting variances to the official ordi¬ 
nances, to help favored interests. 

Even at best, zoning was a negative control. It might desig¬ 
nate the limits to which private enterprise could build, and it did 
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prevent some gross over-building. But it could not force private 
enterprise to build where there was not the hope of reasonable 
profits. Indeed, the tall new luxury apartment houses often 
looked down on neighboring decaying slum buildings—whose 
owners were waiting for a “higher” more intense use of the land. 
Zoning could neither cope with the invasion of cities by automo- 
biles, nor alter poor land uses inherited from the past. Cities 
needed much stronger powers and more public tools than the 
climate of the day would allow. 


THE NEW DEAL: A NEW ERA FOR 
CITIES BEGINS 

The climate changed markedly—and far sooner than one could 
have anticipated—as the shaky urban house of cards suddenly 
collapsed along with the private economy. The great depression 
presented, almost accidentally, the breakthrough situation that 
allowed radical new instruments of cooperative urban reconstruc¬ 
tion to develop and a new era for American cities to begin. 

The start of this new era was a confused one, however, both in 
programs and in philosophy. This was so because the develop¬ 
ment during the 1930’s of some of the most important current 
tools, principally government-assisted or subsidized housing and 
slum clearance programs, was bound up with the failures and re¬ 
covery of the private economy, rather than with a specific con¬ 
cern for the problems of cities. Indeed, a big part of the urban 
problem we have inherited from the past is the ad hoc mixture of 
legislative measures and agencies which have been accumulating 
since depression days; these need to be related and reoriented to 
the problems of today’s cities and their residents. The evolution 
of these tools was nearly as pragmatic as the urban centers they 
have been employed to help renew—and this fact is very germane 
to the current struggles. Yet, without the depression we might 
not have even such instruments. 

The crash, brought to an abrupt end the long era of govern¬ 
mental localism and the unquestioned primacy of private devel¬ 
opment, out of sheer necessity. Cities were broke. Many, unable 
to amortize bonds floated so extravagantly in recent days, and 
su ering from speculative developments, faced bankruptcy. Local 
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revenues had shriveled up almost overnight as real estate values 
plummeted from artificial heights to hundred-year lows. People 
out of work could not pay bank loans or taxes; 1,000,000 home- 
owners were in default. Owners demolished buildings in the re¬ 
cently booming downtowns to avoid taxes. New construction 
came to a halt. 

Cities were forced to cut back essential services and abandon 
others. But one service which they could not slough off and 
which grew increasingly burdensome was poor-relief, a traditional 
local responsibility. Private charity had already proved incapable 
of feeding the steadily increasing number of unemployed and 
their families. Cities built up by private industries now at¬ 
tempted to compensate for the latter’s failure as factories across 
the country shut down. 

For the first time in the country’s history city populations fell, 
as those who could returned to small towns and farms. Even 
slums thinned out. But bread lines continued to grow as more 
men lost their jobs. Limited local resources were stretched thin¬ 
ner. Toledo, Ohio cut municipal food allotments to 2.14 cents a 
person per day. Its despairing Mayor voiced a widely held new 
belief: We of the cities have done our best, but we have failed 
miserably.” 

States, however, were not in a much better position. Only the 
federal government, with its unlimited borrowing power and its 
ability to act and tax nationally, could deal with this “local” 
problem. As the new national administration in Washington 
stepped into the void, not only localism but also the days of little 
government came to an end. 

Government was no longer just a big policeman, restraining 
private excesses. It now had a positive role and a major responsi¬ 
bility to act where others had failed in order to revive the econ¬ 
omy. Men had to be put back to work and money put into circu¬ 
lation. 

It was a time of fact-gathering and searching for causes and 
cures. A new spirit of experimentation and community endeavor 
emerged. Many programs never before acceptable in America 
were suddenly put into practice by government as temporary 
work-relief measures. Direct dealings were initiated between 
Washington and municipal governments. Cities, with few excep- 
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tions, were willing to accept any federal aid. (Washington even 
paid municipal salaries so that basic local services such as fire and 
police could be continued.) In the process, the new national 
leadership and federal funds led cities into accepting responsibili¬ 
ties they had long ignored. This new cooperative federalism and 
some of the new joint activities became permanent national pro¬ 
grams. 

SLUM CLEARANCE AND PUBLIC HOUSING 

Government-financed slum clearance for low-rent public hous¬ 
ing was one of these measures—the first radical instrument ob¬ 
tained by cities to deal with their long-standing, seemingly insol¬ 
uble problems of slums and decent dwellings for low-income 
families. This pioneer program also proved to be the pathbreaker 
for the development of other major urban tools of today. 

By the late 1920's the housing reformers had become con¬ 
vinced that restraining police power alone would never eliminate 
slums, and that government must employ other fundamental, 
more positive powers—especially eminent domain and public 
funds—to acquire and demolish slum buildings, as was being 
done in some European countries, and to finance construction of 
government-owned and operated low-cost housing tor poor slum 
dwellers. 

Such a public undertaking was, of course, regarded by many as 
socialistic and un-American, and under ordinary circumstances 
would have been resisted. But housing groups found the oppor¬ 
tunity to press for a trial of this bold new approach as one of the 
many multi-purpose experimental projects carried out under the 
Works Progress Administration. 

In just a few years, acres of generations-old city tenements 
were knocked down, and government-paid workers had put up 
clean and airy projects that housed many thousands of families. 

But the constitutionality of the federal government's use of 
eminent domain to put up housing for low-income families had 
been challenged by the courts in 1935, and slum clearance for 
housing was not proving to be as quick a pump-primer as other 
public works. It might have fallen by the wayside, along with 
other less effective WPA emergency employment programs, had 
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not cities been required to gather some facts about their slum 
areas as a prerequisite to obtaining federal housing projects. 

The findings of the local surveys of the mid-1930’s made slum 
clearance and public housing a cause for persons other than just 
the socially concerned or the new public housing officials. By 
measuring the slum problem in terms of the dollar cost of these 
conditions to city government, as well as by indices of physical 
decay and accompanying social ills in slum areas, the surveys es¬ 
tablished slum clearance as an issue understandable and com¬ 
pelling to city officials and some local businessmen, as well as to 
the federal government. 

Surveys in one city after another showed that populous slum 
neighborhoods required disproportionate municipal outlays for 
fire and police protection, crime prevention, health and other 
public services, compared to the low revenues their deteriorated 
properties paid the city, and to the relative costs of other neigh¬ 
borhoods. Cities’ slums, it seemed, were being subsidized by the 
rest of their taxpayers, especially by the central business district 
which paid the highest taxes. It appeared that clearing these areas 
would relieve cities’ (and downtown business interests’) fiscal 
straits, lighten the general local tax burden, and wipe out the so¬ 
cial ills which slums harbored.* 

The key legal issue in public housing revolved around the use 
of eminent domain. This local power had previously been applied 
to projects which were for use by the general public. The low- 
rent projects, however, would be available only to people with 
certain minimum incomes. But the case made by the slum sur¬ 
veys was sufficiently strong to validate the public-benefit concept 
in localities exercising eminent domain to wipe out such costly 
disease and crime-producing areas and to put up on these sites 
low-cost housing (the two phases being tied together in practice 
and by the early court decisions) for those whom the private 
market could not serve decently. In state after state, enabling leg¬ 
islation allowing localities to undertake this new activity was 
passed and was cleared by the courts. 

* Time would reveal that the cause-effect relationship which was drawn 
by the depression-time slum surveys between the bad physical environment 
of slums and their social ills and costs was tenuous. By the late 1950’s, this 
slum syllogism would contribute to a growing disillusionment about public 
housing. 
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Facts were also gathered for the first time about the condition 
of the nation's shelter and pointed the way to public housing and 
slum clearance becoming a permanent federal aid program. 
These surveys, also conducted as a relief project, found that one 
third of the nation's housing was substandard, and that the one 
third of the nation who were poor were generally the occupants 
of these dwelling units. Slums, so long considered a local, city 
problem were clearly a threat to the general welfare. (Many were 
in mral areas, too.) 

With the newly liberal Congress that was elected in 1936 and 
the Supreme Court's broadened definition, in 1937, of the fed¬ 
eral responsibility for the public welfare, the way appeared clear 
and the purpose justified for using federally collected income 
taxes to help financially disabled cities to eliminate this omni¬ 
present evil. 

The Housing Act of 1937, the first permanent government 
subsidy program for housing in the nation's history, made this 
new federal concern explicit. In the Act's preamble, Congress de¬ 
clared that the shortage of decent dwellings for families whose 
incomes were so low that private industry could not meet their 
needs was “injurious to . . . the nation," and that the provision 
of housing for this group was a federal responsibility. It also de¬ 
clared the elimination of slums to be a national goal.* 

This new public endeavor was to be a cooperative effort— 
carried out by localities with federal financial aid and regula¬ 
tion. Washington would give or lend to municipal housing au¬ 
thorities, at low government interest rates, up to 90 per cent of 
the capital costs of clearing a slum and developing a project for 
low-income families (they were no longer called “the poor"). 
Once these housing projects were in operation, however, they 
would have to be self-sustaining and pay, out of rents received 
from tenants, the costs of their operation and of the services re¬ 
ceived from the city, the latter sum to be paid in lieu of taxes. 
(Interestingly, this sum was generally greater than revenues col¬ 
lected by cities from the former slum properties.) 

* A slam was defined in the 1937 Act as “any area where dwellings pre¬ 
dominate which, by reasons of dilapidation, over-crowding, faulty arrange¬ 
ment or design, lack of ventilation, light or sanitation facilities, or a combi¬ 
nation of these factors are detrimental to safety, health and morals/' 
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The rent was determined by a family's size and ability to pay. 
Generally this amount did not exceed one fifth of the income. 
Once the family could afford private housing, however, it would 
have to leave the project and make way for other needier fam¬ 
ilies. 

The 1937 Act was a giant step forward. "For the first time in a 
hundred years the slums of America ceased growing and began to 
shrink/' Nathan Straus, first administrator of the United States 
Housing Agency, exulted several years later. By 1941, public 
housing projects already sheltered some 200,000 people. 

But it was becoming apparent that the big new program pro¬ 
vided only a limited answer. For one thing, the public subsidy 
was tied to slum housing elimination, rather than to the produc¬ 
tion of enough decent low-cost housing to eliminate the market 
for and private profit from slums. Had city slums not started to 
empty out during the depression years, and had the real estate 
industry not been prostrate then, perhaps even this bill might not 
have passed. Once the private economy picked up, the shelter in¬ 
dustry's opposition to the public housing program intensified. 
(Even so, the 1937 Act had compromised with real estate inter¬ 
ests by leaving a profitable "20 per cent gap" between the in¬ 
comes of families eligible for low-rent public housing and in¬ 
comes needed to afford decent private rentals.) Moreover, due to 
the Act's strictures and its failure to insist on desirable city plan¬ 
ning as a prerequisite, new government-subsidized housing was 
being built in many places where dwellings should not have been 
built originally. Equally important, it was obvious that cities 
could not be rebuilt with just public housing. 


URBAN REDEVELOPMENT: PRIVATE 
SPONSORSHIP AND 
GOVERNMENT WRITE-DOWN 

By the late 1930's the need of cities for broader, more flexible 
powers of land acquisition and re-use concerned a number of 
rather disparate groups. 

Business interests, particularly downtown property owners and 
realtors, wanted a clearance and rebuilding program that would 
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be on a more “economic” basis—that would allow private entre¬ 
preneurs to participate as developers; permit re-uses other than 
public housing, especially in centrally located former slum areas; 
and let cities reap the higher tax returns which private develop¬ 
ments promised. Equally important, these interests had come to 
accept the fact that in order to assemble land for feasible rebuild¬ 
ing, local government's power of eminent domain would be re¬ 
quired to eliminate hold-out prices. 

Meanwhile, means for rehabilitating deteriorated city housing 
were being explored by architects and planners and by opponents 
of government-subsidized slum clearance and housing. The most 
popular proposals were for private, voluntary fix-up of slum proper¬ 
ties by the owners of buildings within a designated area. Special 
loans to help owners to carry out the work were also suggested. 
These proposals were actually tested in very few places, however, 
and where they had been tried, such lack of interest and action 
was displayed by those whose cooperation was most needed—the 
banks, insurance companies and other key lending institutions, 
who seemed only to care about the highest rate of return from a 
property on which they held a mortgage—that it became evident 
that force would be required. But whether even public force 
would achieve significant, area-wide housing rehabilitation was 
questionable, since the ownership pattern in such districts was 
riddled with faulty titles and absentee or deceased owners. Plan¬ 
ners believed that it would make more sense to clear poorly built 
residential areas instead of trying to fix them up. So these varying 
groups came to believe that rebuilding, preceded by the use of 
eminent domain, was necessary to cut the ties of slum owner¬ 
ship. 

Government itself had also begun to do some broader thinking 
about cities and their needs. The main federal agency to address 
itself to urban matters was the National Resources Planning 
Committee. Its overall task was to provide a framework for the 
federal government's enlarged role in the economic life of the 
country. Having studied the farm plight thoroughly, the planning 
body then brought together the country's leading city planners, 
economists and local government experts to undertake the first 
official inquiry into the problems of the urban community in the 
United States. 
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A major point made in the landmark, but sadly neglected, 1937 
publication of the Urbanism Committee, Our Cities—Their 
Role in the National Economy, was that the mess in American 
cities was much more than a housing problem. It stated that 
tumble-down industrial districts, deteriorated central business 
areas, old structures made obsolete by new technology-all these 
and other poor, inappropriate or outmoded land uses of the past 
—undermined urban vitality, as did residential slums, and must 
be altered. Devices for changing such obsolete urban land uses 
and for guiding their improvement were among the many far¬ 
sighted proposals in the report. 

The concepts forwarded by these variously oriented groups 
soon found common ground under the name of urban redevelop¬ 
ment, which was to become the second of the important new 
tools cities would have for rebuilding. The redevelopment for¬ 
mula, as generally understood, was to use eminent domain to ac¬ 
quire and clear slum or blighted land which would be sold to pri¬ 
vate enterprise for rebuilding under public controls. Redevelop¬ 
ment had gained sufficient currency by 1943 for eleven states to 
have passed the necessary enabling legislation. The courts, in 
general approving it, viewed the public purpose or benefit of such 
city rebuilding as similar to that of public housing—the elimina¬ 
tion of slums and the prevention of slum conditions which breed 
crime, disease and other social ills—and offered little opposition. 

But there was very little action under these state laws alone. 
They did not recognize the other apparently major obstacle to 
urban redevelopment: the high and generally inflated value of 
slum land. It appeared that unless these costs were reduced, not 
only would redevelopment not take place; worse yet, if it did, it 
would lead to a repetition of the very land crowding and high res¬ 
idential densities which had plagued cities from the past; for de¬ 
velopers would have to absorb this cost and would try to make 
their usual expected profit. 

How to overcome this problem in order to achieve desirable 
urban rebuilding became the concern of two Federal Reserve 
economists, Alvin Hansen and Guy Greer, who developed and 
set forth, in a monograph issued in 1941, the seminal concept of 
a government “write-down” on slum land. This was the pro¬ 
gram of federal loans and grants to cities for urban redevelop- 
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ment which emerged as Title I of the Housing Act of 1949. 
Since this write-down has been the cause of considerable public- 
confusion and misunderstanding, it would be useful to look at 
the reasoning behind it. 

Hansen and Greer proposed that in publicly designated 
blighted areas the government should absorb the difference in 
price between acquiring the built-up slum and that of the cleared 
land, priced at its real earning power when rebuilt; and this de¬ 
flated but realistic cost would be made the price of the cleared 
land when it was sold to the private developer. I lis rebuilding of 
the site would be controlled by federally approved city plans for 
its re-use. 


The economists recognized that this redevelopment write¬ 
down from current to real market value might be regarded as a 
bail-out of the owners of slum properties and the lending institu¬ 
tions that held the mortgages. But they maintained that this was 
not the issue, that the social and economic mess in American cit 
ies was the fault of so many public and private groups-indeed, 
of society as a whole—that society should pay the price of clean¬ 
ing it up. The write-down would be, as Greer put it, a "down 
payment on a new start for cities,” to let them rebuild better 
than in the past. 


The economists maintained that federal assistance to cities ho¬ 
me broad-scale land re-use program they envisioned was not onlv 
appropriate, but also essential. For one thing, cities wcic so heav¬ 
ily in debt that they could not assume the full cost of laud inn- 
chase and property clearance, either by floating bonds or bv di¬ 
rect allocations from local revenues. Further, as had been made 
clear by the Urbanism Committee in Our Cities, more than half 
of the nation’s population now lived in cities that were also the 
seat of the nation's productive output. Thus a majority of the na¬ 
tion was affected by these detrimental and widespread rondi- 
tions, and the very welfare of the coimhy's economy was at 


J? n i5“ and Greer fko vvent beyond a new urban land use pro¬ 
gram. They, like the Urbanism Committee, proposal creation of 

r ,? to ? C Urban econom y that the Department of Ag¬ 
riculture had to the rural economy. They also urged that the pro- 
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posed new federal aids be given on a metropolitan basis, and that 
local plans include housing and transportation plans as a pre¬ 
requisite. 

But such advanced proposals for redevelopment, federal aid to 
cities, a national urban agency, and even national resources plan¬ 
ning, fell by the wayside as the country moved from recovery and 
social pioneering into World War II and a new congressional 
conservatism. 

SENATOR TAFT'S VERSION: 

THE HOUSING ACT OF 1949 

When urban redevelopment did receive serious consideration 
by Congress, it was under the aegis of a postwar employment 
subcommittee on housing headed by Senator Robert A. Taft of 
Ohio. Taft was the chief architect of Title I of the Housing Act 
of 1949, and his narrow construction of the new federal urban aid 
program, as incorporated in the Housing Act, proved to be one of 
the big stumbling blocks to redevelopment. 

Although basically a conservative, Taft had a deep conviction 
that government was responsible in three areas of public welfare: 
health, education and housing. He was, curiously enough, one of 
public housing's most ardent advocates and believed there was a 
clear constitutional precedent, under the New Deal-broadened 
general welfare clause, for an additional federal subsidy to help 
cities eliminate and redevelop slum and blighted areas with pri¬ 
vately built housing. But he did not agree that the federal gov¬ 
ernment was responsible for helping cities rebuild their economic 
base or readjust poor urban land uses with the proposed “write¬ 
down,” as planners and some business groups were arguing it 
should. The Senator conceived of redevelopment basically as a 
supplement to the earlier slum clearance and low-income housing 
program, designed to encourage private participation in rebuild¬ 
ing with housing priced for middle-income familes. 

Debate over whether federally aided redevelopment was to be 
used as a housing or a city rebuilding program was intense in the 
Taft Committee hearings, as it was later between various federal 
agencies that wanted to administer it. Finally the issue had to go 
to the White House for resolution. Unfortunately, the complex 
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measure received little public attention; everyone was too busy 
adjusting to peace. But it was clear that housing had the political 
leverage. 

Thus, when urban redevelopment became a two-thirds federal 
aid program in Title I of the Housing Act of 1949, the law speci¬ 
fied that use of the new government funds for helping cities re¬ 
duce land costs in designated project areas was to be limited to 
deteriorated or deteriorating areas that were “predominantly resi¬ 
dential” in their original use or would be in their re-use. 

Under the write-down formula of this new cooperative under¬ 
taking, the federal government would absorb two thirds the net 
project cost.* The city's one-third contribution could be made 
either in cash or in an equivalent worth of such new public facili¬ 
ties as were needed to realize the redevelopment plan. 

Like public housing, urban redevelopment was a compromise, 
with built-in conflicts. The new Division of Slum Clearance and 
Urban Redevelopment was placed under the Housing and 
Home Finance Agency, a new federal umbrella which encom¬ 
passed other federal housing and slum clearance programs. Al¬ 
though federal aid for city rebuilding has been greatly broadened 
in scope since 1949, and an urban department now exists, the 
public still mistakenly regards redevelopment and its later out¬ 
growths as a housing program. 

Indeed, as if to confuse both public and program further, Con- 

* The net project cost was the difference between what a city had to 
pay for acquiring slum or blighted properties, clearing the site ami providing 
the necessary service facilities and street changes for the area when rebuilt! 
and the smaller amount recovered by the city from selling the cleared land 
to a private redeveloper. 

The resale price was to be determined by independent appraisers on the 
basis of the official re-use plan, which was to guide the rebuilding. (The 
original purchase price was determined by the usual appraisal methods for 
city real estate, and could be appealed in court if the owner felt a con¬ 
demnation award was too low.) 

„ To he eligible for federal redevelopment aid, a project site had to be a 
slum area or a blighted, deteriorated or deteriorating area.” 

A designated Title I area had to receive the approval of a city’s plamutu 1 ’ 
commission and its top legislative body, generally the city council. The laftri 
body had to approve acquisition of property in the project area, following 
public hearings on it, before federal grants were advanced. A new federal uri* 
mmistrative agency, the Division of Slum Clearance and Urban Redevelop- 
ment disbursed the funds and had to give its approval at a number of 
points along the way. 
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gress introduced urban redevelopment in the very statute—the 
Housing Act of 1949-where, for the first time, it declared a Na- 
tional Housing Policy: “the realization as soon as feasible of the 
goal of a decent home and a suitable living environment for every 
American family.’’ Redevelopment would, of course, be a neces¬ 
sary instrument in the achievement of this ambitious general 
housing goal, as well as in carrying out the specific intent of Con¬ 
gress, stated m the 1949 Act, that “private enterprise should be 
encouraged to serve as large a part of the total needs as it can.” 

the trouble was that Congress failed to provide adequate 
housing tools to accompany private redevelopment. Accepting 
the recognition by the Housing Act of 1937 that the private mar 
et could not serve low-income families decently, Congress did 
make a major new authorization of 810,000 more low-rental 
units. (This action served as the lightning rod for most public 
controversy over the 1949 Act.) But the legislators evidently ex¬ 
pected that by combining the lowered land costs in redevelop¬ 
ment sites with the somewhat lower rentals required by the Fed¬ 
eral Housing Administration, Title I sponsors could produce 
housing for the great number of moderate-income and low 
middle-income families in cities. 

This premise, and the ambiguous FHA itself, were to present 
major drawbacks, as will be seen in the case histories. The Fed¬ 
eral Housing Administration was another of the multi-purpose 
depression-born housing agencies that became permanent. It was 
to stimulate private housing construction and thus create jobs by 
unlocking the country’s private lending coffers, which had been 
shut to building since the 1929 real estate collapse. FHA’s novel 
approach to this task was to offer government guarantees on pri¬ 
vate loans made for single-family and multi-unit housing. 

The government insurance device proved so popular, both 
with the shelter industry it was intended to revive and with home 
purchasers-banks were required by FHA to offer terms more 
liberal than conventional loans as a prerequisite to its guarantees 
-that it was continued. Not until 1949, however, did Congress 
try to join the powerful and remarkably independent FHA (its 
administrator was appointed by the President, not by the admin- 
istrator of the overall Flousing and Home Finance Agency under 
which it had been placed) in city rebuilding efforts. What hap- 
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pened to this new partnership is an important aspect of cities’ 
struggles to rebuild. 


A NEW AND BROADER APPROACH: 

URBAN RENEWAL 

Redevelopment proved doggedly slow in getting started, in 
spite of the apparently attractive opportunity that Title I pre¬ 
sented to private enterprise and cities themselves. Cities were 
technically ill-prepared or politically afraid; investors were leery. 
The local ramifications of the new private-public partnership and 
the re-use of city land went far beyond even the most advanced 
thinking about redevelopment. 

The pertinent fact here is that by 1954, few municipalities had 
been able to take a redevelopment project beyond its initial plan¬ 
ning stage. Then Congress added a new, far broader, more flexi¬ 
ble and exacting orientation to cities' federal aid and encourage¬ 
ment to city improvement. This was urban renewal. The enact¬ 
ment of urban renewal as an expansion of Title I, coining so hard 
on the heels of the scarcely tried redevelopment program, caused 
even greater public confusion. Most people used the two terms 
interchangeably, an error which was compounded by the fact that 
projects originating under the 1954 Act would demand an even 
longer lead time before cities could move them into execution. 
Such projects were to present still other problems not envisioned 
by the lawmakers. 

Today the phrase “urban renewal” has come to be used as the 
encompassing term for all official conservation, rehabilitation and 
rebuilding efforts in cities. But the philosophy behind this third 
major approach to urban physical decay and the more selective 
diversified tools prescribed under urban renewal were developed 
mainly in response to what had been recognized in the early 
1950’s as a great urban problem: the accelerating deterioration of 
many older but still livable city homes and neighborhoods. 

Tire magnitude of this trend was disclosed in the findings of 
the 1950 census. It revealed how much urban shelter, nationally, 
had suffered during the preceding decade of wartime rent con¬ 
trol, doubling-up of defense workers, little property maintenance 
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and virtually no new construction. In addition to 5 000 000 slum 

dwelI h g nn t , hat WCTe bey ° nd Salvagin g’ the census found that 
15,000,000 homes required major repairs and another 20 000 000 

were deteriorating and needed conservation treatment’if they 
were not to become slums. y 


This alarming situation became the chief concern of a citizens’ 
advisory committee on housing policies appointed by President 
Eisenhower m 1953. The committee proposed, after long study a 
nationwide effort of neighborhood conservation and urban hous¬ 
ing rehabilitation, supported by federal aid, and aimed at protect¬ 
ing the nation s $500,000,000,000 investment in its existing hous¬ 
ing supply. Redevelopment was not to be abandoned. The com¬ 
mittee and Congress recognized that in unlivable slum areas area¬ 
wide clearance was a necessary precursor to rebuilding ' Spot 
clearance would also be needed in sections of renewal or conser¬ 
vation areas. But urban renewal’s primary, original aim was to 
save and rehabilitate neighborhoods, not to clear them. 

The 1954 Act’s new formula called back into use some old 
familiar tools, most notably municipal housing codes, but pro¬ 
vided for their application in a different context; the goal was to 
gain practical rehabilitation of deteriorating homes in slipping 
but decent and salvagable neighborhoods, rather than to fix up 
slums. (Indeed, efforts to use code enforcement, promoted this 
time mostly by home builders and realtors as an alternative to 
public housing, had once again proved this tool’s inefficacy in im¬ 
proving real slum areas—as the widely heralded and briefly suc¬ 
cessful “Baltimore Plan” revealed. The failure of that effort pro¬ 
vided valuable lessons for the President’s Advisory Committee.) 

Under the renewal formula, property owners were offered 
the carrot of an improved neighborhood environment brought 
about through new public actions and investments, as an accom¬ 
paniment to the stick of code enforcement. The hope was to win 
real property improvement, above the minimum standards en¬ 
forceable under housing codes. Tire federal government would 
pay two thirds of a city’s costs in designated project areas for 
clearing limited areas of blight and decay, and for providing the 
new community facilities—schools, playgrounds, off-street park¬ 
ing and other public improvements—which a renewal neighbor¬ 
hood might need to meet contemporary living standards. Since 
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securing a bank loan for private property improvement in such 
declining areas was commonly impossible, Congress also au¬ 
thorized the Federal Housing Administration to issue special 
mortgage insurance to lenders so that they would help finance 
the property repairs required of owners by code enforcement in 
renewal areas. 

A new citywide slum-prevention effort emanating from City 
Hall was intrinsic to the 1954 Act's approach. As part of the 1953 
studies, the President's Advisory Committee had sent a team 
around the country to study such local efforts. They reported that 
growing slum conditions were the product of neglect, not only by 
owners and tenants, but also by local officials. 

In fact, the investigators found most municipal governments 
derelict in using their present powers to halt slums and blight. 
Comparatively few cities had developed adequate housing codes, 
and these were generally not effectively enforced. Zoning laws 
had been so riddled with variances that many were worthless and 
legally unenforceable. Few cities had comprehensive plans for the 
use of land or to guide capital spending on the construction and 
improvement of public facilities. The surveyors reported that the 
deterioration of older neighborhoods and the departure from 
them of middle-income residents were actually encouraged bv the 
failure of city governments to modernize and maintain facilities 
(a failure partly enforced, however, by shortages of materials and 
personnel during the World War II years). 

Along with the new federal aids available to localities under 
the Housing Act of 1954, the federal government also put a 
broad new set of requirements on cities—that of developing 
communitywide plans of action to combat slums and blight, dins 
‘‘Workable Program" would have to be submitted annually by 
the Mayor and give evidence of local progress in developing 
this plan in order to qualify for any federal housing assistance.'' 

The federal government's widening concern for city revitaliza 

* The seven elements of the Workable Program, as defined administia- 
tively, also included adequate, effectively enforced codes and ordinances; a 
comprehensive plan for community development; and analysis of blHitnl 
areas to determine their appropriate treatment—clearance, rehabilitation or 
conservation; adequate administrative organization; adequate huaunnq, a 
program for housing displaced families, and citizen participation m renewal 
plans. 
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tion was also demonstrated in the 1954 Act's “10 per cent excep¬ 
tion" clause, which allowed that proportion of Title I aid to he 
used in projects which did not qualify under the “predominantly 
residential” limits of the 1949 Act. In addition, for the fust time, 
federal grants were made to localities for planning although 
only to communities of 25,000 and under and to metropolitan 
areas. 


NEW TIDES 

These expanded government aids to cities came none too soon. 
The question was: were they sufficient for the problems? Neigh 
borhood renewal, although a necessary complement to redevelop- 
meats bulldozing, was, in its conception, a finger in the dike 
measure. It had been forwarded fust in Chicago and was adopted 
as state law by Illinois in 1955, as the local planners’ and busi 
nessmeu's answer to a situation that Chicago had been cvpetieue 
ing more severelv than most other old urban centers. This was 
tire accelerating flight of middle income families to the suburbs 
at the' same time that lower income families were migrating from 
rural areas to cities. These population shifts were an nmp,trued bv 
the osuuouding of hr uric's and facilities in older ucrghbr u hr rr uls, 
the spread of blip,lit and the decline of proper tv values the same 
old familiar pattern, but on a far vaster wale, with phrsnal tie 
dine now concentrated in the central city and .growth mo-.tb m 
the new suburbs. 

Reporting on local findings from the 1951) census-, the Chicago 
Planning Commission had wanted that fifty six square miles oi 
that city s middle aged, dose in neighborhoods were deteriorating 
so quickly that they would become slums and the eit\ would face 
bankruptcy, unless preventive measures were soon taken. The 
Commission calculated that such action would be f.u dwapn 
than ultimate dearaurv. 

Figures extrapolated front Nike Meadows, the fin's first re 
development project, showed that S200,n<H).Uti0 in public funds 
would be required for cad. square mile cleared. On the other 
hand, it was estimated that neighborhood conservation, a tv. h 
mque devised by University of Chicago planners, would, if ap 
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plied in time, entail only an estimated $60,000,000 in public out¬ 
lays and would forestall the expensive and traumatic alternative 
of more and more clearance. 

fhis new approach appealed particularly to the city’s down¬ 
town retailers and leading real estate investors who were feeling 
the pinch of their customers’ flight to the suburbs and the de¬ 
cline in city property values. Hoping that neighborhood improve¬ 
ment measures plus code enforcement could draw back the flee¬ 
ing middle class (and hold off the newcomers), as well as shore 
up property values, they lobbied the conservation plan into Illi¬ 
nois state law and were influential in making conservation the 
chief thrust of the 1954 Federal Urban Renewal Program. 

By the mid-1950’s the threat to many cities’ commercial-retail 
centers was becoming omnipresent; vehicular traffic strangled 
downtown areas, and branches of big department stores started 
to follow the new suburbanites—the sons and grandsons of the 
immigrants and their bumper postwar crop of children—out of 
the cities. In the new suburbs there soon sprawled shopping cen¬ 
ters as big in retail space as many an old downtown's, and with 
some of its former specialty shops, plus adequate free parking 
space, which was easy to provide on cheap former farm land. 

Meanwhile, trucks and highways were freeing industry from 
dependence on the old urban rail centers. With this, many manu¬ 
facturers, who needed to move from lofts and change their op¬ 
erations to modern one-story production methods in order to re¬ 
main competitive (and hoping, in some cases, also to reduce their 
property taxes), left central cities for cheap open land on the 
metropolitan fringes. Services and offices followed. Branches of 
industry began moving to, or expanding in, new consumer mar¬ 
kets m the exploding new regions—the sun states and the West¬ 
er sought cheaper labor in the South. These regional shifts and 
booming new urban areas were accelerated by the defense, space 

eled f°™ cs industries. These required good weather condi- 
nS’ and their hard-to-get technical personnel sought "the good 
life. Again the free market moved faster than local govern¬ 
ment s ability to cope with these new forces; and thus the spread- 

r ° P f° K Cevd T d new urban P roblem s at the same time 
that these forces assailed urban cares. 

Tremendous business pressures built up for a federally aided 
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highway construction program to accommodate the vehicular pop¬ 
ulation of the United States which, by the 1950's, almost equaled 
the nation's human population of 1900. But the federal govern¬ 
ment still showed no concern in its transportation policy for the 
special requirements of cities. Although the new $27,000,000,000 
Interstate Highway Bill passed by Congress in 1956 did, for the 
first time, make provision for urban highways, this state-adminis¬ 
tered gift threatened to be more of a burden than a blessing and 
would often add to cities' struggles. No provisions were made for 
urban mass transportation, although railroads were cutting back 
commuter services, and transit companies continued to drop un¬ 
profitable runs while more and more suburban and city dwellers 
switched to space-consuming automobiles and demanded still 
more highways. 

The torrent of rural newcomers to the hard-pressed urban cen¬ 
ters was also unabated as the 1950's advanced. There were hill¬ 
billies from the Appalachian Mountains, Indians from reserva¬ 
tions, Mexicans, Puerto Ricans—all leaving subsistence living and 
slipping employment in backward areas and on increasingly 
mechanized farms. Most of all there were the Negroes, pushed 
off farms by new agricultural techniques or leaving the fading 
plantation South for greater rights and job opportunities in cities. 
By the mid-1950's, Negroes were moving north and west of the 
Mason-Dixon line at the rate of 175,000 a year. Between 1940 
and 1957, some 3,000,000 had emigrated to urban centers—not 
just to Chicago, New York and Washington, but also to Des 
Moines, San Jose, Rochester, New Haven and other smaller cit¬ 
ies. They were also converging in southern cities. These newcom¬ 
ers presented some unexpected challenges to the city rebuilders 
and renewers, and with the emergence of the civil rights struggle 
have forced a restructuring of some methods as well as a redefini¬ 
tion or re-examination of ends. 

So now we come to our main story: that of pioneering cities 
and individuals who have been using this assortment of govern¬ 
ment tools locally and inventing new techniques, programs and 
patterns of cooperative action as they try to undo the sorry past, 
deal with the complex present and plan for the uncertain future. 

We start with significant and influential early, but limited, ap¬ 
proaches to reconstruction; see how these programs became em- 
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broiled with emerging social issues; and then move on to more 
comprehensive programs which include the conservation of the 
good in cities as well as institutional, human and economic devel¬ 
opment. 

Each case history is related in terms of the signal contribution 
which a particular community, project or effort has made along 
one or several lines to the practice of city renewal and develop¬ 
ment and to our growing understanding of its nature and dimen¬ 
sions. Not all cases are followed in detail to the present; for al¬ 
though they have generally continued to advance and broaden 
their line of attack, their subsequent contributions and lessons 
are not as distinctive nor instructive.* 

Inevitably I have had to omit many worthwhile plans and pro¬ 
grams, even in the communities I have focused on, and I have 
treated some vital problem areas passingly or not at all. One book 
cannot begin to tell everything. On the other hand, I have fol¬ 
lowed in depth the experiences of several cities and have given 
them what may seem to be a disproportionate share of attention. 
This is because their far-reaching innovations and influential ap¬ 
proaches to problem areas illustrate unusually well the nature of 
and the inevitable interrelationships in the urban scene. 

My approach is not that of a professional planner, an architec¬ 
tural critic, or an expert in a particular field. Rather it is that of a 
“generalist”—an interested and increasingly concerned reporter 
and observer. I have tried to see how certain conditions arise and 
how programs take shape; how leaders conceive and try to effect 
them; how people react to them; and how the programs actual] v 
turn out. Few people qualify as experts in the overall urban field, 
and one of my hopes is that this book will help the diverse spe¬ 
cialists and participants in the urban scene better perceive their 
relationships to one another and to the process in which they 
are mutually engaged. 

The approach of the book came initially from my own manner 
of involvement in the urban scene, as public information officer 
ten years ago for ACTION Inc., then a new national organiza¬ 
tion concerned with citizen participation in urban betterment.! 

* Cutoff date for research was August, 1966. 

t In 1966, ACTION merged with the American Civic and Planning Asso¬ 
ciation to form Urban America, Inc. 
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This work took me to many cities that were just starting such 
programs, and brought me into contact with officials and profes- 
sionals who were running these piognims, ad\ ising local leaders 
and shaping new government policies. I also came to know a 
number of business, civic and neighborhood leaders who were 
engaged in the new activity of urban renewal, 

I was impressed by the eagerness of many local leaders to 
know more about the experiences of other cities in ordet to meet 
their own problems. Laymen also wanted to know Achat it’s all 
about/" I was struck then and in subsequent years as a uitfei in 
the urban field by the lack of common information and a com 
prehensive view among the mam* different people hum various 
backgrounds and fields who are concerned with tnban impmvw 
merit. It seemed that a book reporting on local piogaatms ptoh 
lems and achievements could help answer some of these needs, 
and also chronicle an important new chaplet in the eunnhvb lus 
tory. A grant from the Avalon Foundation allowed me to pupate 
the subject in much grcaiei depth and with the pci qua live of 
jeans—as* efforts have advanced, new forces have emerged, ;md 
cities and ptogrums have changed diu\ turns as they fated new 
and unexpected circumstances. 

Dining the decade in which I hast* gathried mv ttntnul, I 
have seen that our cities shuggle with powerful and imprison,tl 
eeonomie, technological and drmogtaphtc change*, fop r, whu h 
must he much bet let undeistootl than now, '1 law Libia under 
great social ami fiscal Imtdens, and ti v to a\ati thrmsrhrs of 
funds bureaucratically admitmh ted bom afar, but as a title, it is 
indh iduals, iudi\ iduals alone 01 in organization « ut r.u h < outtutt 
nit}', who can use these new tools ami gowatmient fnmh, ‘1 fie\ 
must react to the trends, grasp problems, set goats and t irate new 
physical or institutional fonns. Individuals at all levels must in 
novate ami commit themselves, and take pohfu ah petvmal ot fi 
nancial risks, to achieve new commumtv equals. 

I bus, above all this is a stu 1 y of pc*ople uf pruplr with diffei 
cut motives and responsibilities and sailed 1 Muhilmtiuus, V«m* t 
imperfect but gradually impiovmg tools m an tnifuofn I ami mp 
idly changing world, they have learned hum w ml mg at the fad, 
from one another, f tom the 4 e\pct ts and the* iga.s to<P, atui 
sometimes* from their own mistakes, as thev base son ;ht .iinvc 
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to and have acted on many of the great unsolved problems of 
urban life today. They have made an important beginning in this 
new phase of our country's development—-the gradual maturing 
of the United States into an urban nation. 



Urban Reconstruction: 
The Early Leaders 




2 

TIIE MAN WHO GOT 
TIIINGS DONE FOR 
NEW YORK ■ Robert Moses 
Tackles Slum Clearance 

New ^ ork is the* itm away city, always inventing new and made 
<|uate governmental tonus to solve increasingly vexing problems. 

It was the tiist cuty in the country to establish metropolitan 
government in 1808 by joining tour neighboring counties with 
the eoie exty to create the five boroughs of Cheater New York. 
1 anunany I tall celebrated this governmental advance with one 
of its most spectacular hinges of corruption. Before long, there* 
was a new chatter and a new reform Mayor. Soon even the re 
eently enlarged metropolis of 3,500,000 was overwhelmed bv 
the immigrants from Kastern Kurope who poured in, further fdh 
ing its already bursting slums, and by the metropolitan explosion 
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that commuter rails, electricity and the automobile facilitated. 

Today, the country's largest city and its financial-cultural capi¬ 
tal—its "corporate bazaar”—finds itself the core of a three-state, 
twenty-two-countv region of 17,400,000 that houses one tenth 
of the nation. The Mayor of New York holds the second most 
important elective office in the United States. But not one Mayor 
has advanced beyond the post in nearly a century. City Hall has 
been described as "a badly organized management center for a 
huge set of public services.” The task of running this city of al¬ 
most 8,000,000 and finding the money to finance its services and 
facilities would sap the strength of any mortal. To ease the exec¬ 
utive burden the charter now provides for a Deputy Mayor and a 
Deputy Mayor-City Administrator, and there is an army of 
270,000 municipal employees which is large enough to repopulate 
Wichita, Kansas. But someone must resolve the conflicting de¬ 
mands of all the contending forces, within and outside govern¬ 
ment. Usually the office of Mayor consumes the man. 

An old city has new needs, and extra energy is needed to ad¬ 
vance this disorganized complexity. But how can funds be spared 
from growing service needs and an overwhelming debt service? 
Benefits demanded by one group must be taken from another, 
unless one can turn to Albany, Washington, or to a special- 
purpose revenue-raising authority. Even so, when something is 
built in New York, as a rule something old must be torn down 
and people moved from businesses and homes. 

New York—at least the core of Manhattan and the city's outer 
reaches—builds and rebuilds with a unique private dynamism; 
building is a multibillion-dollar business. The main trouble is 
that the end product is generally more dense, more irritating and 
less human, and requires more public services and facilities. Be¬ 
tween these extremes of old and new stretch neglected "gray 
areas,” left to slowly decay. 

Is New York an example of our urban future? Its magnitude 
alone is staggering. Squeezed into the 320 square miles of the five- 
borough city is a population equal to that of the fourteen small¬ 
est states and twice as large as the country's second city, Chicago. 
In Manhattan's closest-packed slums, people exist at densities of 
over 1,000 to a city block. After a century of leading the nation 
in new housing programs, the whole city has more slum dwellers 
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than most U.S. cities have people. No wonder New York has been 
called “the square of the urban problem. 7 ' 

Who can grasp New York's diversity and scale; who can disci¬ 
pline the city's dynamism? Is it possible to meet private business 7 
enormous demands and simultaneously serve the public's grow¬ 
ing welfare needs? Can any man overcome the bureaucratic iner¬ 
tia both of official procedures and of the more than 250,000 merit- 
employed, generally underpaid civil servants? The rules that were 
set up to prevent the municipal spoils system and to protect the 
public have seemed to smother progress. 

Only one Mayor in recent decades, Fiorello La Guardia, was 
able to take the reins and humanize the city's administration as 
well. He was also believed to have solved New York's financial 
problems. Informed hindsight suggests, however, that “the Little 
Flower" had time to ride fire engines and read the comics on the 
radio during his two depression-time terms because Washington 
was paying over a third of the city's bills and financing the fine 
new and refurbished facilities to which he could point with 
pride. (In fact, his successor found the city in 1946 saddled with 
facilities that were unbearably costly to maintain and physically 
run-down due to wartime neglect.) 

Moreover, La Guardia relied to a large extent, as did his three 
immediate successors, on a unique public servant. One man in 
the city had the combination of personality, prestige and ability 
and, already by the mid-1930's, the unique constellation of public 
powers, that could provide the persistence and extra thrust. 

THE PARADOX OF MOSES AND TITLE I 

For the generation to come, the story of public building in 
New York City would be largely the story of that one man— 
Robert Moses, the superman who got big things built for the 
super city. He towered over New York and its region. And since 
for many years New York was almost the only city that pro¬ 
gressed physically, Moses personified for the rest of the country 
those qualities needed to build for American cities. 

Yet the legacy of Moses the Master Builder is filled with para¬ 
dox. No one else in American history produced so much for local 
public improvement and urban reconstruction—about $5,000,- 


: 48 I CITIES IN A RACE WITH TIME 

000,000 worth by 1960. But no single person contributed more 
through his works and his methods to New York City s prob¬ 
lems—the remote, fractionalized local government; the un¬ 
planned private overgrowth; the traffic congestion; the inhuman¬ 
ity and citizen discontents; the real estate “project” approach to 
community building; and the abdication of political and business 
leadership. 

New York City’s billion-dollar, federally aided urban redevel¬ 
opment program under Title I of the Housing Act of 1949 is in¬ 
tegral to the Moses paradox, for Moses, as chairman of the 
Mayor’s Committee for Slum Clearance from 1948 to 1960, di¬ 
rected New York’s program. Urban redevelopment differed from 
slum clearance for public housing in a number of notable ways. 
This new legislation was government’s first attempt to attract 
private investment to city rebuilding. The new federal funds 
were to be used for clearing not only outright slums, but also 
areas that were “deteriorated or deteriorating.” The land was to 
be sold for rebuilding, generally to private sponsors and at a re¬ 
duced cost that would make it economically feasible for them to 
develop the cleared site according to an officially approved plan. 
Housing was to be the predominant re-use of the land, but other 
uses were permitted by law; rentals were not subsidized. 

To achieve such urban land changes and to facilitate rebuild¬ 
ing to desirable standards, a new system of loans and grants was 
initiated under Title I. The federal government would absorb 
two thirds of the public cost of acquiring eligible areas, of clear¬ 
ing the project site, and of reducing the price of the land to an 
appraised value based on the re-use plan. Cities would pay the 
other third of the project cost, either with cash or supporting 
public facilities. The formula was highly complex, even in its 
statutory conception. 

Moses created in New York the biggest Title I program in the 
country—one with more results by 1960 than all other cities 
combined. New York by then had fifteen federally assisted rede¬ 
velopment projects in execution: three were already complete, 
seven were over half rebuilt, five were contracted for and under¬ 
going clearance. Twenty-four more were in various stages of plan¬ 
ning. None was bogged down because it lacked private sponsors 
—the most common stumbling block in other cities. 
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From dilapidated areas on the edges of Brooklyn to densely 
packed, indicated and unsanitary nineteenth ceuiurv "'Old Law” 
tenement * districts in the Lower Last Side and Harlem, M-t 
acres of such blighted land and deteriorating housing were 
cleared and being redeveloped privately. North of Columbia 
University, for example, 972 units of airy high rise cooperative 
apartments widely separated by grass and trees replaced old walk' 
ups which had covered almost entire blocks. South of Washing 
ton Square, two modern residential ap.utment houses with .klHU 
dwelling units had taken the place of a cramped old loft and 
manufacturing district. In all, about ZS.sUl) privately financed 
apartment dwelling units were completed and occupied, m eon 
stiuetion. or being plumed, 

A number of I itle I projects transformed sections of Mauhat 
tans eroded mid West Side. At the southwest corner of Central 
Bark, facing Columbus Circle, a exhibition hall, 

oflice tower and apaitment buildings replaced a mixture of Old 
Law tenements, shabby rooming houses, and commercial stuiC' 
lures. On eighteen blocks northwest of Broadway, stretching to 
ward the Hudson River, the Lincoln Square project was to in 
elude the Lincoln Center for the Performing Arts and other new 
cultural and institutional facilities and housing. Kbrwherc. hoy 
jritals and universities were also being helped to remove adjacent 
blight and to expand. 

In any other city, a fraction of these changes would be re 
guided as a triumph. Moreover, the financially pressed City of 
New York enjoyed a net annual gain in tax revenue', of 'tn.UUtl, 
UUO from increases in building and laud values attained through 

* Approximately H.t.OllO mu U dwellings were limit between 1 Sfi7, when tlv 

tits! "Old Law" ... tenement home construction was p.e.-.rd, and 

1 ‘Jill, when it was revised. These tree and six stun* waif up units extended 
ftom sixty to ninety feet fi.uk 011 the 1 tty's twenty five In one bundled tert 
hits and canned the whole width. A ten'loot tear gap was inpiunt Its lass*. 
Naitinv aiishalts down the middle supplied all the seiUil.ituill mint ut tfie 
rooms in these railroad Hats ireeised; sunshine ssas unknown. In I'm 1, t| n ,- r 
qmiiteis of the city’s population, some .’./itlil.llllll people, hstd m such dwell 
iue.s, svhielt also lacked inside jilmubiug, hot watet, puvate toilets and hath 
rooms. Today, ■)(l,l!OU of these buildings still stand, housing l,ni|i|,ifiil 
people in ViH.lfOil apaitments. The "New Law" tenements built under' the 
l'hll law were not a great deal better. Some of both tsprs base been tut 
proved internally with salutary facilities in resent years. 
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the first ten Title I projects. These new funds were sufficient to 
pay off the entire local public cost of clearance and land write¬ 
down in six years—and then could be used for other of the city’s 
many needs. Federal redevelopment officials pointed to New 
York as proof that the unprecedented new public-private part¬ 
nership for rebuilding American cities’ slum areas was successful. 

But in mounting the nation’s biggest and fastest-moving Title 
I redevelopment program, Moses had also launched the most 
controversial, civically disliked and scandal-tainted program in 
the country. As one of the leading architectural journals ex¬ 
pressed it: “The nation’s biggest program is the biggest mess.” 
Furthermore, by the end of the 1950’s, 1,000,000 New Yorkers 
—just as many as at the start of Title I activity—still lived in 
slums. Moses, whose works had for decades brought acclaim to 
the elected officials he had served, now was a grave political liabil¬ 
ity to New York’s Mayor. 

Perhaps the sponsorship scandals, citizen outcries and abuses 
of dislocated persons that accompanied Title I activity in New 
York were a concomitant of redevelopment progress. The New 
York program aroused suspicion about federally aided urban re¬ 
development in general. Moses said later, “Slum clearance is the 
most unpleasant thing I ever was in and the only one I’ve got 
out of that I was glad I got out of.” 

When he stepped outside public works (parks, bridges and 
parkways) and applied his efficient, limited-goals approach to 
New York’s century-old war against slums, even Moses stumbled 
and fell. Perhaps Moses was not the man for the job. Yet, when 
Title I was launched, he was looked to locally and nationally as 
the one person who could make the complex formula work. After 
he retired from redevelopment in 1960, talented and well- 
intentioned men tried and appeared to accomplish little. Before 
long, even some of his critics wished Moses, or someone with his 
assets, would come back and get New York moving. 

Other cities devised more palatable, less simplistic approaches 
and institutions for advancing redevelopment locally and avoided 
scandal and citizen outrage. But then none has had to contend 
with a city like New York. And without Moses and his visible 
results, it was feared that Congressional aid to the slow-starting 
Title I program might have been cut off. 
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New York, like Moses, is atypical, but vastly influential. No 
man's name and no city's record are more closely associated with 
the tone and opening phase of the portentous new federally 
aided program for rebuilding American cities. While almost 
every other city was still drawing up Title I project applications 
and plans, New York City under Moses had new buildings above 
ground. Unfortunately, the roar against Moses' bulldozer and 
Title I abuses, and public confusion compounded by haphazard 
reporting of the program, diverted attention from the lessons to 
be drawn. 


REFORMER TO PRACTITIONER 

To understand what happened when Moses headed New 
York's redevelopment program, it is important to see Title I as 
just one more of the many interrelated responsibilities he carried 
in a legendary career of building for New York. 

In 1937, before Moses had reached fifty, his most celebrated 
local works already included Jones Beach on Long Island, six 
sandy miles of public ocean front with accompanying play areas 
and parking lots dredged from sand spits and the sea: the spec¬ 
tacular Triborough Bridge, connecting three of New York's bor¬ 
oughs for travel by cars and trucks; refurbished Central Park and 
its new zoo; and the West Side improvement—a complex of 
highways, bridge and park areas—along the Hudson River. There 
were also hundreds of new smaller parks, playgrounds and sports 
facilities in or near the city; miles of landscaped parkways encir¬ 
cling the boroughs; and other parks throughout the state. He was 
also working round the clock to make the swampy garbage dump 
that was Flushing Meadows fit for the 1939 World's Fair build¬ 
ings. 

As celebrated as his works, and virtually inseparable from their 
realization, was Moses' style—his arrogant manner, his reputa¬ 
tion for honesty and efficiency, his artillery of statistics and his 
outspoken pronouncements, as well as his deliberate use of invec¬ 
tive against opponents, even those in high offices. Stories about 
the audacious, sometimes ruthless, means he used to get things 
built, and built on time, were picked up by the press and subse- 
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quently relished by the public. Some became local folklore.* He 
was also credited for projects that he had not built, such as Man¬ 
hattan’s East River Drive and the Queens Midtown Tunnel. 
Moreover, those who pointed out the inaccuracy of such state¬ 
ments were accused of being Moses detractors. Frank Lloyd 
Wright, not one to hand out verbal bouquets, declared, “New 
York should be given outright to Robert Moses.” 

In fact, elected officials had been giving him chunks of the city 
for years. It was rarely necessary for him to relinquish one public 
job to take on others. Temporary assignments became perma¬ 
nent By 1948, at sixty, he held seven major public appointive 
positions (one of them dating back to 1922) and seemed to ful¬ 
fill them all with ease. He was the Chairman of the New York 
State Council of Parks (his oldest continuing job); then Chair¬ 
man of the Long Island State Parks Commission; Chairman of 
Jones Beach; President of the Bethpage Authority; Commissioner 
of the New York City Parks Department; City Construction Co¬ 
ordinator; and Chairman of the Triborough Bridge and Tunnel 
Authority. 

Chairmanship of the Mayor’s Slum Clearance Committee was 
merely his eighth post. Moses had long ago developed the tech- 
nique of putting together a small team of loyal, efficient techni¬ 
cians, administrators and private contractors. He would establish 
the operation’s aims and then let his team follow through. Often, 
he used his staff people on several different jobs. Even the lines 
between his different public positions and projects were fuzzy 
and were probably kept so to allow him to unofficially coordinate 
many separate projects, even some over which he had no juris- 


In each job, he added significantly to the undernourished pub¬ 
lic estate and to his own prestige. Furthermore-and this was a 

os 

win an earlier request for an unprecedented ttOOOOMO^ ^ l ' 8sled t0 
pathetic legislature. “If I told vnu W ,7° 00 from the unsym- 

« said to have explained Wd * Wuld ? St the state >” Moses- 

employed to acquire from opposing townsp a eoVe P fhT ed he 

for Jones Beach caused one local paper's editor to 
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keystone in the* Moses legend, and in his tticnustftp power he 
received pay for cmlv one of his positions, that of Cttv I\uU 
Commissioner. w In the Pai ks job lie had icphuvd, on ho, ovui tn 
sistenco, fhc commissioners, who among them ovened 

annuallv in political simvntcs, and took it all on lot oith MCttnn 
a ycar.f !\loses, son of a well to do foinirt Ww J bn,eu, c \m 
neetlent merchant, had means* which wen* ptu p»utih mtlu u-\\\ 
br him to serve the public with rclatnch little m no fnuinul 

compensation. 

Ills public image was that of the apolitical bidden Bur \bms 

was neither an architect nor an cur,nicer b\ tmimiri lie wm 4 
master of local go\ eminent admmistuf tun and pokta \ who 
gained knowledge of how to applv these skills to public tmildui * 
in a long, fruitful appientu eslup. 

Mciscw is said to lone detemimed on a pithli? was mo < uerj ,1, 4 
dnld. Public life dining his % until was dominated !n ledds 
Rouses cl t, whose’* patucian, vigorous stvb t M Cum flic I .ns, f 
w;mt the canal built AI and <\uh *auri 111 mum red 1 t mu m 
fluenccd Robei t s uatuial bent, Sis toot ,\ b ,rs w a , do v m ath 
lcfc% an cnitdotnsman and a umsenatimud, i Apfaitt id hu mtm 
mnui bnm at Vale, a pitted wntet, a luilluut ddutu and in 
dnit at \ air and later at t hbid Uimnwtv. hr w a, imp howrw t, 
known tor his dip!.men \, 

\\ lule completing hts Ilrlh in puuaimcitf at < \ ihmde n he 
volunteered in b b to wmk hu a new btraiambc ! I, mum- $ 
pal it bun luueau. d Ins group wa , Itutp in turn pnhb ihmw. 
tiatois to wave in leu al government 111 pin r id {mis ha, J ^ f 
to install efb but, * seind die ' tin thuds of uuti t ;* ai nt in 
Vmk and othn utv governments, Mown Irani d in, sms aiormd 
Cats I lull, and bv blh was appointed In uru Is r! bdibw?me 
Abed Is, Smith as unpaid duct toi of a umimrrrnm to tmu « fC- 
.state constitution, 

Buffing laws bi TummamA Smith and mffmm, mg l ibttnu 

in Albany t banged Moses fmm a icbimci to a pMitn 4 { urihd 


* Ih * * in 
w ^ fg,V4 , 


4 A ail stair law was fMnnl rulitip ftiat Now ho f Sf 

mi'/.tiitiri -. 11.111 nut "hr ii,,-!i f ;iht. I.t 1 m.I d ,, uv „t!w-, mr .4 

Hie iMavtir/ 

t Suh-.riiwutU (hi-. «s I.mrd .'.mill I , hr 

ahhmhi'ili ’IT "!*. 1 ! ,,{ < ,(t Il,r S,Jtr lw ‘ A'*-<0.n, *}„.>, 




: $4 I CITIES IN A RACE WITH TIME 

and practitioner, one who was more concerned with the actual 
processes of government than legal, procedural improvements. 

Smith was the first in a long list of New York Governors and 
then Mayors (ranging from old-line Democrats through the in¬ 
surgent Republican) who found that Moses could conceive and 
finish in time for the next election visible and often visionary 
monuments to their term in office. Moses never won elective 
office, but through appointive jobs he built up for himself a supra- 
elective power.* This power was a key in his Title I story. 

Under Governor Smith in the early 1920's, when the automo¬ 
bile age was just blossoming, he initiated an unparalleled network 
of parks and motor parkways for New York State. As a rule, he 
not only initiated the idea for these works; he also devised an 
agency to construct and administer them; drafted the necessary 
state legislation; convinced the Governor with the help of an im¬ 
pressive illustrated brochure that contained specific financing 
plans and results of engineering studies. Usually, he was put in 
charge of building the multimillion-dollar projects. (Moses evi¬ 
dently saw that if he served without pay, it was not difficult to 
gain public appointment.) First Smith named him head of the 
State Council of Parks, an advisory umbrella agency which Moses 
invented; once there, Moses was able to appoint himself to other 
parks and parkways jobs. He became Smith's Secretary of State, 
his speech writer, and coordinator of all the state's public im¬ 
provements, with vast power to direct expenditures to localities. 

By 1930, when Jones Beach opened, his widely reported and 
successful fights against millionaire Long Island estate owners, 
parochial townspeople, speculative subdividers, and parsimonious 
upstate legislators to build this Riviera for New York City's mid¬ 
dle class had established him not only as a builder but also as a 
tighter for the people and the public interest. 


CITY PARKS AND BRIDGES: ON THE SIDF 
OF THE ANGELS 


in America it was unique for a man of Moses’ extraordinary 
talents and dnve to spend his life in local public service. If some- 
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one other than Franklin Roosevelt had hern elected Fttntdetif in 
1932, Moses might then have moved on to Washington But 
years before, as State Parks Chairman, he had prevented FDR, 
wlu) was head of a parkway commission near 1 hde Fail, hum 
creatinga sinecure by putting his political sceretarv. Louis I Fuse, 
on the Commission's payroll. Relations between the two sun e 
had been lurch civil Moses was also ouhpukenlv anti New 1 Val 
Nonetheless, the New Deal and its spending fui no ovm all wvod 
Moses" talents to flown in flic* eitv. 

In Washington, Moses might have been just anothei btblunt 
administrator planner. In New York, he was Futon among 
the municipal minnows. New York, like other Anna a an ulus, 
had long sutfered from a vaetuim of talent, drive and timds to 
execute public building projects. Tangible at liitwmirnb# had gen 
orally been accompanied hv unmiupal graft. But in November 
19sy tire voters id New* York had oner again throwu the dam 
many machine out of City Hall ami imjnn rdrured frdet.d 
fnnds were beeorrring available for edaw with plm* to spend 
them. M os css was considered In the fusion iHoimm ha thru mo 
oralty candidate but was turned down bet arise of hu < lor av> *, u 
fion with Al Smith; however, hr supported their nuimnrr, Fm 
rello la (hrardia. Tlie Mavoi rlct t soon offend Mho, am job ho 
wanted. Moses had alreatlv sent Fa < hiardra a detailed mnim m 
ilurn ot projects to be 9 undertaken fn the (tlx fat tiro tune tg iD* 
election, he was C Ilian man of the 9 State Kiting, m v Fnhb \\ uds 
Commission in addition to his other jobs!, and he soon a*. ggrd 
several city posts, starting with our m the Mubin, graft ndTui 
municipal parks svstem. 

In a few years, by using 69,tiftfl feileralh paid relief w osier, and 
millions in federal works funds, Mows quadrupl'd ittr umnft-i 
of parks, completing 1,800 proposed park*., m nation and ; ai! 
wavs projects in the five boroughs, ami trad bn nine an umiiMu 
hie force in the eitv. 

dlu^ parks positron served Moses as a base of oprulmm from 
which to forward other projects, dime weir mattv flump, tint 
needed to be clone* for New York tatv, and Moms mpolr ! , * 
tarn missing ingredients. < )n the* opening m FHn of the J 
Hudson Bridge and Farkway, the* most impressive aijfJ i mig 1 \ 
of his city works to date, Moses, who had dim fed Urn p? ^ - f 
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Parks Commissioner, explained in a special commemorative bro¬ 
chure: “Every scheme [for improving New York] has been 
thought of before. ... If we make any claim, it is that we have 
had the gumption to translate plan into reality. . . . The first 
appropriation for plans for the Henry Hudson Bridge was made 
in 1904.” The big job, he found, was to coordinate the different 
government agencies—federal, state and municipal, as well as the 
river holdings of the New York Central Railroad—and the funds 
from various sources that were involved. 

While still in Albany Moses had given a push to another ambi¬ 
tious city project, the Triborough Bridge. The proposal to con¬ 
nect Manhattan, Queens and the Bronx across the East River’s 
widest point was first forwarded in 1918, and had been started in 
1929, financed by municipal bonds, when the crash came. Mu¬ 
nicipal credit was soon useless. 

A state-created instrument, the semi-autonomous public benefit 
corporation—known also as the authority—was a versatile device 
which Moses had used in the 1920’s when the authority concept 
was still new and he could not win state appropriations for his 
projects. He got enabling legislation passed to allow an authority 
to build the bridge, and arranged for a $35,000,000 loan from the 
WPA. Then, as Moses put it, Tammany bogged down. When La 
Guardia became Mayor, however, he appointed Moses to the 
post of chief executive of the Triborough Bridge Authority to ex¬ 
pedite the project, which now could also benefit from public 
works funds which became available under the Democrats. 

This appointment secured Moses’ extraordinary local position. 
President Roosevelt was outraged to have his old adversary direct¬ 
ing this federally financed behemoth; he exerted indirect but in¬ 
tense behind-the-scenes pressures on La Guardia, culminating in 
a secret threat to withhold all federal works funds unless Moses 
were removed from the Triborough Authority. Moses, learning 
from the Mayor of the peril to his big new project, let the story 
leak out and said that if he were forced to resign, he would also 
drop the city parks job. 

PWA Administrator Harold Ickes, the man in the middle, 
wrote m his diary, “By making a martyr of [Moses] we are only 
serving to build him up.” Indeed, the public and press let out 
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such a roar that the President was forced to back down. But 
when the $4 E \(HHUH)0 complex of soaring budges, intricate up 
proaches, river lex el parks and a sports stadium was completed in 
mid-19^6 (on schedule, in spite of the temporary withholding of 
federal works funds), Roosevelt', who was running for reflection, 
participated in the ribbon cutting ceremony. That vear la Chian 
dia appointed Moses chairman of the Authority's thus* nun 
board. 

New York City's five boroughs are divided by some fiftv miles 
of inland waterways. By the early 19s()\s onlv a few bridges pro 
vided convenient veliienlar transportation be tween the boroughs. 

To compensate for this deficit and stitch the city together tor m 
terborough driving, Moses formal ami headed other authorities 
(sometimes serving ex officio as Parks Commissioner on a one 
man authority), and created a series of new toll collating 
bridges, Approaches and limited access routes usually extended 
far into the boroughs (Moses 1 interpretation of his laws was Inn 
eat), and a recreational development was often part ot the faeih 
ties. 1 lie supporting roads and peiiphual play areas wine nuiii 
brined liv the cite, while the toll collecting badges remained in 
Authority control. 

Both traffic and rc\cmics exceeded expn tations. Brwuul th 
I riborougb Bridge, Churns and Cong Island wear mudituoiiuii ; 
Beyond the Hcm\ I Itulson Budge a toll i oiler hug extension at 
the Henry Hudson Patkwav that spanned the Harlem Run Be¬ 
tween Manhattan and the* Bronx sulmiban MYsh hesfn 
County sent still more eommutrrs to the business hub of New 
\ ork. The Aiithoiitv and its fatalities expand* d tujudlv Its PHT 
when Ma\or ()'I hut r consolidated with Titfnmmgh fltr Cib/s 
financially stiappe<l tunnels/* 1 giving the* expanded Aufttouty ir 
sponsibility for operating and budding all mtia < itv toll t »»llm tm » 
bridges and tunnels, its combined facilities wen* tolirdmg some 

# Ylu* (Juwm Midtmvu ddmiud was built Without Mnws lately bn .on*' 
of the* Rumrvdt h Lr\ ijuatrcl, Intumbd to up a fur rhr PH J \Vu f t4\ Im, 
d was completed instead two wars latrr, shorflv Mote Wiuht Wdt \\ t 4l j,j 

did nut get wdiuiriit tuifiu during the W4i tu juv oil its hutids Tfir If#o4 
Ivu Hnttny Tumid was held up by the w;u ant! u*mplrhd by ihr TiTmi 

ottgh Authority. 
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$10,000,000 annually from 50,000,000 motorists, and had reve¬ 
nues to spare.* (That same year, O'Dwyer doubled the local sales 
tax in an effort to meet the city's transit deficit without raising 
the subway fare.) 

# These public works attracted to Moses powerful constituen¬ 
cies, ranging from the Army Corps of Engineers (which has 
rights over navigable waterways), to motorists' and trucking asso¬ 
ciations, to the citizens' Park Association (whose president was 
married to the publisher of The New York Times). Borough 
Presidents, who were responsible for public works in their bor¬ 
oughs and could share credit publicly with Moses for the works 
he created, were also kindly disposed.! 

Not surprisingly, the city's financial and business community 
displayed toward Moses a deference rarely granted a public offi¬ 
cial. Government subsidies were increasing in the 1930's, and 
municipal bonds were rated low. However, Moses' authorities 
were, as he liked to point out, "businesslike." They paid 
their bond-holders on time and earned extra revenues with 
which to finance other multimillion-dollar, revenue-producing fa¬ 
cilities without, in Moses' words, "tapping the public till or in¬ 
volving government credit." Wall Street, at first reluctant to fully 
underwrite his proposed early projects,! not only floated the Tri- 


^ orou 8j 1 was ^ intra-city toll bridge in the country. During 
its first year, some 11,000,000 motorists deposited $2,845,000 in tolls* these 

tne bridge and had to pay off the construction loan. The Triboroueh Bridge 

AuthonWn M ^ with state legislative permission, the 

Authority could refinance and issue new, larger bonds to be sold in the een- 
eral market in order to finance still other facilities. By this means the excess 
hnLr^ Ue v C ° lleCted n by the Authorit y were Pigged to rethe the new 

fwS e tS e Hen™ 0 HH 56 r/ h£ Narr ° WS bnanced way. 
Bronxstated ^ ® ndge °P ened - the Borough President of the 

sTsilsifls 

the legislative program is especially appreciated.” 1 ‘ d *" P re P ann S 

+ Ine private bond-holders who had bought the finn nnn ^ c 
one deck of the Henry Hudson Bridge in wS fa 

be enough traffic for two tiers But MWc w 2 *u, ght there would 
second deck. Indeed, in 1938 whe!f ?he NelvorV P T" 5 7 e 4 n °, Ugh for thc 

F t - 
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b° r ougli bonds (which were coming out in the hundreds of mil¬ 
lions by the 19*>0\s), but also bought them. 

I 1 or favored firms, there was a tremendous amount of private 
business to be done with the prosperous Triborough Authority. 
Its millions in toll revenues and its growing eash reserves had to 
be deposited in banks which could use the* funds for tonipoiary 
investments. Lawyers were needed in every phase of the opera* 
bon, from consulting on new bond flotations to handling suits 
brought by users. Insurance had to be written, from the high risk, 
high premium collapse contracts covering the hazardous eon* 
struction stage to workmen's compensation and replacement ear 
ried on each costlv facility. There' were contiaets to be led tor en¬ 
gineering, materials and construction on each element of these 
complex stinctures, and fur demolition wmk on appioaehes and 
paving of access roads. Bidding was not requited to be compete 
live. Nor was a pte audit necessary. The bools of the Authority 
were closed to tile public'. 

Businessmen also admired Moses’ “miracles of engineering/' 
l*ortum\ the magazine of business, wrote' in P)s8 that, “fudged 
hv his works, Robert Moses is a great and good nun . . . 'em the 

side of the angels/ ” 

THR "PLANNING BEDS** 

A city pays a [nice for such a modern day Ramses. New York, 
like other cities, was accustomed to building tor its public* needs 
by fits and starts, commonly in response to special pressures, 
without scheduling, establishing priorities, balancing its overall 
needs or considering its fiscal resources. Pluming, when it existed 
in cities, had been largely ceremonial, with no statutory teeth 
aside from zoning,* and with little nr no budged nr tethimul 
stall. Meanwhile, thete wars, until the depression, continual mu 
away, speculative, private building; such building requited sup 

interest in the bends/' read the Autlmtitv's report, ‘Hie Tub< trough's great 
smtTss made funds available fur ether budge and pad was budding mngtasm. 
In BMO, the faeilities and separate autheutrs were teuMihdated and re 
financed te make eash available ter still mete mullnnilltott dollar uuptose 
meets. 

* New York's zoning ordinance bad not hem thoroughly revised since its 

passage in 1916. 
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porting public facilities, such as roads, sewers, water and schools, 
and more public services, such as fire and police protection and 
traffic controls. 

The establishment of a strong and semi-independent Planning 
Commission under New York’s celebrated new charter of 1938 
was hailed as a great victory for city planning and served as an 
inspiration for other cities. The formal stature given to the new 
Commission by the charter was unparalleled in the United 
States. Seven paid commissioners were to run and control it; the 
terms of six, including the full-time chairman, were arranged to 
free the Commission from political control by any four-year, one- 
term Mayor. Some planners viewed the Commission as virtually 
a fourth power of government. It was to direct New York’s 
growth and its public-works spending through two new devices: 
a master plan for land use and a six-year capital budget and an¬ 
nual program to guide the building of public facilities and 
effectuate the plan. Zoning would be under the aegis of this 
policy-making Commission, which would have a full-time De¬ 
partment of Planning staff to carry out necessary technical 
studies. 

La Guardia, the first Mayor to preside under the new charter, 
offered the planning chairmanship to Moses. Moses consulted 
the charter drafters to learn how they construed the new agency’s 
role and power, since accepting the position would have required 
him to resign from the parks and the bridge authorities. “One 
said it was the steering wheel; another ... the brakes ... all 
agreed it was not the engine nor the carburetor,” he recounted. 
Emerging from an era where planning was believed to have failed 
to execute projects largely for lack of funds, Moses, a pragmatist 
and activist, evidently felt that he would be trading the substance 
for the shadow. He turned down the job. 

As soon as we were in office," one of the original planning 
commissioners recalls, “Moses had his expediters at our door to 
tell us what stages various operations were in. They had resolu¬ 
tions in hand for projects needing the Board of Estimate’s action, 
and when the Board passed that resolution, his men would come 
back with another to forward the project to the next stage.” 
Moses himself took the planning commissioners on tours of his 
works in progress. 
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Before a new project of his came up for the planning body’s 
approval, Moses would mail out an illustrated promotional bro¬ 
chure, so official in appearance and seemingly complete in detail 

with even the schedule for construction—that it was hard for 
the Commission to question his plan, much less turn it down. 

Moses pungent, acid-tipped pen and his tireless mimeograph 
machine provided extra guidance and prodding for his commis¬ 
sioners and other officials. It might require most of the morning 
to read Moses advisories, but they could not be ignored. Copies 
of Moses’ mail were sent to a wide list that was believed to in¬ 
clude top city officials as well as the press. Once Moses’ charges 
that his opponents were “enemies of progress,” “mud-slingers” or 
* crack-pots”—some of his more familiar, everyday epithets—had 
appeared in the papers, it was difficult for the inexperienced 
planning commissioners to stand in the way. 

But Rexford Tugwell, the man who became Planning Chair¬ 
man in March 1938, took the charter seriously. Tugwell, an early 
Roosevelt brain-truster and a former economics professor, held 
liberal beliefs that were controversial even for the New Deal. As 
Federal Resettlement Administrator, he had carried out imagina¬ 
tive programs of rural land re-use and new-town development, 
and he was a strong, though disappointed, advocate of greater na¬ 
tional planning. In New York, he drafted the first stages of the 
master plan mandated by the charter. 

Among the major proposals for shaping the future New York 
developed under Chairman Tugwell’s aegis by 1940 were land-use 
controls that would restrict building coverage, and provisions for 
greater amenities, including new open spaces in neighborhoods 
—a system of “green-belts.” 

Moses’ formative years in government were spent during the 
earlier efficiency” era; his politics and utterances, if not his prac¬ 
tices, reflected a conservative bias from those days. Until the 1938 
charter, Moses had been free to select his projects and sites and, 
as long as he could find the necessary funds, carry them out. The 
public sector was so neglected that anything he built-especially 
with federal work-relief funds or fees from vehicles rather than 
with city taxes or credit—seemed a big improvement for the 
city. Although he always maintained that he worked for limited 
objectives, many people, himself included, had come to regard 
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Moses as the city’s and the region’s master planner *—even 
though he professed to despise the term. 

The emerging master plan for New York City not only threat¬ 
ened Moses’ general freedom. The charter responsibilities of the 

Planning Commission also trespassed on his special preserves_ 

parks, bridges, playgrounds and roads, and Tugwell’s “socialistic” 
doctrines were anathema to him. 


Moses opened fire to destroy the master plan. The tenor of his 
campaign of vilification was captured in this pronouncement 
which appeared in the papers: “It reflects the program of socialis¬ 
tic, planned economy whose aim is to reconstruct the entire city 
and with it our economic and political systems. [The people] 
would rather have Tammany back, with all its evils than be in 
the hands of the Planning Reds.” 


La Guardia himself was no planning enthusiast; nor, despite 
his vocal campaign support, was the pragmatic Mayor a defender 
of the charter in practice.! La Guardia maintained to Tugwell 
that he knew what the city needed better than did the planning 
body. In fact, the very independence from the Mayor of the po 
tentially powerful Planning Commission (which had seemed 
such a triumph to the reform-minded 1938 charter writers) 
ahenated the support of the top elected official which city 
planning needed to be effective. Thus the charter helped vitiate 
the planning role. Instead of serving as a guide for city growth 
planning became a malleable tool in the hands of the Board of 


sfi'-asssilsP 1 

■■>?“»•? TogwcH— 

1938 charter—the information about city funds The nhf 1 ^ ° °1 ?- e 

to prepare the caoital bnrWf ^ ds. I he planners required this 

works called for in the charter He haT^ ^ r f 0 ^ ran J j 0r scheduling public 
request for an adequate blTef l tUmed d ° Wn the Chairman's 
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Estimate, that strange and highly influential institution which is 
part of the unique New York story. 

Public hearings on the master plan were postponed from 
month to month as Moses and the real estate interests fought it. 
In August 1941, Tugwell resigned to accept the Governorship of 
the Commonwealth of Puerto Rico. In January 1942, La Guardia 
appointed Parks Commissioner Moses to the Planning Commis¬ 
sion, in spite of what seemed a public conflict of interest,* and 
he granted Moses special permission to be represented at meet¬ 
ings by a deputy. 

Early in 1942, the battle between the Planning Commissioner- 
in-absentia and the “long-haired planners’ 7 was won by Moses. 
“TUGWELL PLANNING FOR CITY JUNKED/ 7 the head¬ 
line in The New York Times announced. “Board Votes to Dis¬ 
card Maps After 18 Months Spent Preparing Them; Green Belts 
to Beautify All Residential Areas Now Dead, Says Moses/ 7 

Denied operating funds and the Mayor’s support, and cut 
down by one of its own commissioners, the planning agency for 
years did little except record other departments’ “master plans’ 7 
and projects on the city map and patch up the threadbare 1916 
zoning ordinance. 

Moses may well have planted the seeds of his eventual Title I 
debacle by helping to decimate planning. Because the city lacked 
a comprehensive development plan and firm program for its pub¬ 
lic works, the most powerful contender for city funds could 
generally win approval from the Board of Estimate which, by its 
power of veto over the Planning Commission and other bodies, 
controlled land use and spending. The absence of a generally 
agreed-upon public concept of where the city was to go or not to 
go made it easy for Moses to go anywhere—and he often did. 
Ultimately, however, lack of a disciplined framework for the 
selection of redevelopment sites, of positive criteria for land re¬ 
use, and of an officially accepted community guide for determin¬ 
ing the needs of the city made his huge, disruptive, narrowly con¬ 
strued and politically tainted Title I program indefensible. 


* The appointment was challenged in court by the Citizens’ Union, which 
saw a conflict ot interest in the Parks Commissioner passing on his own 
projects as Planning Commissioner, but the courts found nothing wrong: 
Moses received no salary in his new post. 
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URBAN REDEVELOPMENT BEGINS 

In 1948, it no doubt seemed natural for Mayor William 
O’Dwyer to put the emerging federally aided urban redevelop¬ 
ment program under the wide wing of his City Construction 
Coordinator. O’Dwyer’s first official act in 1946 had been to 
create the unprecedented and originally temporary Coordinator 
post so that Moses could expedite the building of community 
facilities and housing. By the Mayor’s statute, the Coordinator 
was given charge of all state and federal construction funds 
coming to the city. 

O’Dwyer, a Tammany man who rose to prominence in the role 
of crime-busting district attorney, had little experience in running 
a big city. But it was obvious to him that New York faced a tre¬ 
mendous building backlog. Although Republican Moses had 
opposed him in the general election, he seemed to be the only 
man capable of handling this big job. 

Even before O Dwyer’s term, Moses was busy planning for 
postwar public works, including housing. As La Guardia’s repre¬ 
sentative, he had been directly responsible for initiating and 
pushing through the first privately financed, publicly assisted 
slum clearance and redevelopment project in the country. That 
was Stuyvesant Town, a $110,000,000 project built by the Metro- 
puhtan Life Insurance Company on eighteen blocks of the old 
Gas House’’ district bordering on the Lower East Side of Man- 
attan. The private redevelopment was made possible by the 
states 1943 Redevelopment Companies’ Act (as amended by 
Moses) which allowed a municipality to use eminent domain in 
assembling slum land for sale to a private rebuilder, as well as to 
grant tax abatement to the sponsor in order to lower rentals * the 

T^l Ch bn §eS £mg SUb,eCt t0 dty approvaL The hu § e Stuyvesant 
Town housing pro,ect opened in 1949, thanks in good part to 

layen of red ^ “ d S5 

eramTnd Z f , Pr ° ,eCt pr0vided homes for 26,000 vet- 

nans and their families at a modest $17-a-room rate 

Abou“S"m SL™ S (' eglI ? d “ 3 Moses ““P-” a dieter. 

’ rs a Pphcation were received for its 8,755 
* Profits were limited by law to 6 per cent. 
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housing units, and waiting lists were always long. But planners 
and architectural critics judged this development harshly. It 
nearly tripled densities from the original 3,000 dwelling units in 
the demolished low-rise housing—and reducing congestion in 
close-packed Manhattan was a planners’ goal. (No write-down of 
the land cost was yet available, and the sponsor had had to ab¬ 
sorb the difference and still try to make his state-limited low 
profit.) They also objected to the “institutional” appearance of 
the thirty-five high-rise apartment houses with their look-alike 
cost-cutting design. They criticized the poor site planning and 
the failure to provide adequate community facilities, such as an 
elementary school, in the neighborhood. 

Civil rights groups, then timid, opposed the sponsor's “whites 
only rental policy, which was maintained in this municipally 
assisted project with the open support of Moses and the Board of 
Estimate. Metropolitan Life's president had firmly announced 
that “Whites and Negroes don't mix.” Another similar redevel¬ 
opment known as Riverton was being put up by his insurance 
company in Harlem, to house 8,500 Negroes at similar rentals.* 

Moses was not originally a housing man, and he had op¬ 
posed public housing at first because it depended on govern¬ 
ment subsidy. But when it became apparent that this was to be a 
large-scale, permanently funded program, he moved in on it, first 
through his Parks Commissioner position and then unofficially 
through La Guardia's appointment of Moses' men to the New 
York 1 ublic Housing Authority. In 1945, he had also ridiculed 
urban redevelopment—^this long-hair planning of ripping up 
cities and doing them over”—at a Senate hearing on postwar 
economic policy and planning. But he had a penchant for locat- 
ing government construction funds available to the city, and 
when it appeared that Title I was to become federal law (his 
Yale classmate, now Senator Robert A. Taft, had consulted him 
about the emerging legislation), Moses laid the ground to admin¬ 
ister the anticipated local share. 

A year before Title I was passed by Congress, Moses had put 
through Albany a bill that would enable New York City to ac¬ 
cept its full share of funds. (No state could receive more than 10 

* A subsequent New York State law made discriminatory renting practices 
m publicly assisted housing illegal. 
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pe r eerii °f the original $1,500,000,000 federal appropriations 
a^kWe for redevelopn.cut.., Thi S bill also ra ,d e Z cSy fedf 
rather than an authority, the local public agencv for receiving the 
fond, wrft foe Board of Estimate in charle. Moses was able fo 
“ r ,°f er non-salaried job as Chairman of the ad hoc 
New York Mayors Committee on Slum Clearance 
By December 1948, the Slum Clearance Committee was opera- 

sen^fif JlrmM bCgan S0undin S out s P^sors. He pre- 
sented a first report to the Mayor and Board of Estimate the day 

into kw he PreSldent ’ S sl S nature ma de the Housing Act of 1949 

Presenting new programs or proposed legislation in simple 

an A Uag£ t0 tIl0se wbose support was necessary was an- 
o her Moses talent. In this preliminary report he made the com- 

The oWf pTf 3 ® S °™ d 35 Sim P ]e as bu y in g blue-chip bonds. 
The object of the new federally assisted slum clearance program 

vttZ, ■ w ’ ■ WB “ l0 se T slum site A* £ 

Z „ pnvate bact[n ; for bis public project, was 

S strengfos. (He one. dined gSvemmifs 

and risks R PS ° rder ’ 14 paves the wa >' for Private profit 
nd risks. ]| He had persuaded Metropolitan Life to sponsor 

opmentSe and he ’ llke the authors of the federal redevel- 

hL m atJ g, f 0n ’ eXpCCted SUch institutional sponsors-which 

Wna d/ 1 ' 3 ? mber ° f moderate ' re ntal, limited-dividend 
housing developments on open land in New York with public 

aid-to be the mam sponsors in cleared slum areas, as well 

to “; P f° Spects were bri § ht in late 1949. Moses reported 
to the Board of Estimate and Mayor that several life insurance 
companies, the Marshall Field Foundation, New York uTvers" 

specific Stes'Tr gr ° UpS ” had expressed interest in 

when th S' A SP ° n “ rS WCre si § ned U P six months later, 
in January C ° mmittee P resen ted its second report 

r „ i . y Tor various reasons, those representing large 

estate^ndbuilS 3 * 6 C ! Pltal in banks ’ insurance companies, real 

inSSt S i g ent£rp , nSeS have been hesi tant to take a lively 
e est in slum clearance. Chairman Moses wrote. “The field is 

new untned and experimental. The procedure is necessarily 
cumbersome. The timetable must be slow, and is complicated by 

* This figure is now 12 H per cent. 
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difficulties c>f moving people and businesses ... no wholesale 
reconstruction will be brought about overnight by this method.” 

The reasons for the unexpected disinterest and withdrawal of 
institutional investors as sponsors of housing projects in general, 
and redevelopment in particular, and for the slow subsequent 
entry of other private investors, are so complex and so basic to 
the ^course of 1 itle I that they will be treated separately in Chap- 

The federal aid program for cities had been drafted with 
the basic assumption that the high cost of assembling slum land 
and demolishing the buildings was the only major deterrent to 
the participation of private enterprise in urban rebuilding, and 
that once this was eliminated private investment would follow 
easily. This was not true during the early years. 

The few cities outside New York that cleared slum sites with 
the new federal funds and then found themselves without buyers 
waited uncomfortably, often for years, until the situation 
changed. But Moses did not brook delays. Characterizing himself 
as a public servant, he once said, “We’ve taken our oaths of 
office, and we’re supposed to do certain things. Our only claim to 
distinction is the fact that we do them.” He had long ago found 
that if he could not gain all he wanted at a project’s inception, it 
was usually possible to realize his ambitious developments piece¬ 
meal. 

To get Title I moving in New York and to attract private 
sponsors, it seemed the city itself would have to take extra steps. 
Thus, Slum Clearance Chairman Moses proposed that the Board 
of Estimate should publicly solicit offers from private developers 
for the slum sites, the minimum project size to be twelve acres. 
He suggested that the Board should specifically call attention to 
the inducements of redevelopment to private capital, induce¬ 
ments which he helped make more attractive than the Title I 
legislation itself. 

T he slums and deteriorating areas of New York City were vast. 
In Manhattan alone, some 7,000 acres had been found blighted 
by the 1940 census and were mapped as suitable for redevelop¬ 
ment by the City Planning Commission. The choice of sites was 
extensive, from well-located areas on midtown’s periphery to the 
depths of Harlem and remotest Brooklyn. Before long, New 
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York newspapers announced that the city was looking for Title I 
sponsors. 


THE NEW YORK METHOD 


Not since the building of the railroads in the West a full cen¬ 
tury before had the United States government devised a program 
aimed specifically, as was Title I of the Housing Act of 1949, at 
involving private enterprise in a peacetime public purpose. But 
Congress recognized the great abuses of both public powers and 
private rights that were potentially inherent in redevelopment. A 
project would usually entail public acquisition of hundreds of 
separate parcels of land, either by negotiation or condemnation; 
displacement of thousands of residents and businesses; and the 
resale of the land to a private rebuilder for the "fair value” ap¬ 
propriate to its re-use—a price considerably lower than acquisi¬ 
tion cost. It therefore called for certain local responsibilities, pub¬ 
lic hearings and legislative approval before the property was 
acquired, in order to avert abuses. The new federal slum clear¬ 
ance agency that administered the program added a series of 
reviews and approvals to make sure that the federal money was 
being spent according to the law. States and municipalities also 
had laws governing redevelopment and the disposition of public 
land. 


Congress believed that local determinations should play an 
important part. It required that the redevelopment plan conform 
to the general plan for a locality's development, and relied on the 
locality to select the sponsor and to determine the blight findings 
that made a project area eligible. But the program was so new 
that many exigencies were not considered. 

Moses was accustomed to writing his own laws (he had drafted 
the state statute governing Title I proceedings) and to circum¬ 
venting rules and procedures that threatened to block progress. 
The disinterest of the usual private investors was only one obsta¬ 
cle to getting rapid results in Title I. The federal agency, with its 
rules and processing, was more like a time-wasting regulative 
body rather than a disbursing agency. It was also clear that rede- 
velopment could become enmeshed in local political and bureau¬ 
cratic drags. To avoid these delays, the Slum Clearance Commit- 
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tee established unique procedures for New York City almost 
every step of the way. 

The federal officials were eager for action, and not anticipating 
the unfortunate consequences of Moses’ unusual, although not 
illegal, approach, supported him for some years. His desire to 
launch and expedite a large-scale urban redevelopment program 
in the country’s biggest city seemed to justify the exceptions. He 
claimed to be under pressure to produce results, and in 
1950-51 he initiated eight Title I projects. The means he devised 
for advancing these and subsequent ones became known as the 
"New York method.” 

Most unusual and most abused, among the several distinctive 
elements in this unique method, was the immediate transfer of 
an uncleared Title I site to a sponsor on his signing the contract 
with the city to buy and rebuild the land. Other cities first 
demolished the slums and cleared the site before delivering Title 
I land to a sponsor. In New York, although the sponsor paid the 
city only the reduced price at which the land was valued after 
clearance, by virtue of the quick turnover, he became the owner 
of the existing property complete with occupied slum buildings. 
Thus he became in effect a slum landlord until he had relocated 
the residents and demolished the buildings. 

The quick turnover seemed designed primarily to placate local 
politicians, as well as some top elected city officials. The sponsor 
would pay real estate taxes during the clearance period, and the 
city would not have its borrowing ceiling reduced through taking 
costly property off the tax rolls during the clearance process. Such 
a matter was particularly important to the powerful City Comp¬ 
troller who, with the Mayor and City Council President, was one 
of the three most important members of the Board of Estimate. 
Other cities forewent taxes during that period-and did not at- 
tempt such large-scale programs.* 

The quick turnover also shifted from the city to the private 
sponsor the touchy and onerous task of uprooting families from 
their homes and of clearing buildings—not just slum dwellings, 
but also the shops and institutions that were part of the neigh- 


* Under a subsequent amendment to the Housing Act of 1949 real estate 
taxes can be charged against gross project costs until the site is c’leared, and 
two thirds of this loss is absorbed by the federal government under Title I. 
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borhood. The city’s Bureau of Real Estate was to supervise the 
professional relocation agencies which the sponsors hired. 

Other cities assumed the responsibility for relocating families 
into standard housing. Various explanations have been given for 
New York’s avoidance of this part of the job. Moses purportedly 
told the federal officials that the Board of Estimate would never 
support redevelopment if the city was responsible for relocation. 
His slum clearance director later explained that '‘Every office 
holder would be subject to pressures from tenants and property 
owners to hold off.” Thus, Title I, far more radical than other 
public actions that alter existing living and property patterns, 
might have been similarly bottled up in the conservative Board of 
Estimate “for further study.” The Slum Clearance Committee 
ignored the fact that a number of reliable real estate developers 
shunned New York projects because the city gave them this relo¬ 
cation responsibility. 

Other cities first designated a Title I site, made plans for its 
rebuilding, acquired the property—after the necessary public 
hearings and legislative approvals, and then looked for a sponsor. 

This procedure consumed a great deal of time, and there was 
no guarantee of a sponsor at its end. New York combined the 
process of site selection and re-use planning, doing this privately 
in cooperation with a pre-selected but unannounced sponsor. 
This was not illegal (until 1959, when Congressman John V. 
Lindsay sponsored a law prohibiting such undisclosed dealings), 
but it was suspicious. In a number of instances, it later became 
known, sponsors proposed project sites and the Slum Clearance 
Committee accommodated them with a Title I designation. 

Moses insisted that he would not put a Title I site up for 
bidding, much less have the city acquire a site, unless one private 
sponsor had already agreed to buy and rebuild the project area. 
His recognition that a project had to be saleable, and that in¬ 
vestors were generally reluctant to speculate much time and 
money on the possibility of sponsoring such risky projects, was 
important; in time, negotiated sales came to be accepted by the 
federal agency. Indeed, the problem of Title I land disposition in 
many cities, where slum sites that were selected by planning 
bodies and met all the federal requirements sat cleared and 
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unsold for years, haunted not only localities but also the federal ad¬ 
ministrators. But the particular manner in which New York 
selected sites, negotiated and in effect shut out competitors made 
its system eventually unacceptable. 

Projects did not become public knowledge until they had to go 
through the two public hearings required by state and federal 
law.* But by then, the site (and its sponsorship) was virtually a 
fait accompli. Public notice was given of the hearings that the 
Board of Estimate was required to hold, but this notice was 
placed in an obscure journal with a circulation of several thou¬ 
sand, The City Record, which is published primarily for people 
who do business with the city. The federal administrators 
claimed that this procedure was not in the spirit of the law’s in¬ 
tent. 

Around the time of the hearings, the Committee would issue 
an elaborate brochure about the project. These publications 
covered everything from extensive statistics on surveys made for 
blight designation, to the availability of housing units on the site 
and elsewhere for family relocation, and the redevelopment plan, 
with sketches of the new structures, the expected “moderate” 
rents and even the anticipated profits for the sponsor. As a rule 
the pre-designated sponsor’s name was not mentioned, although 
a statement was included that “a bid had been received from a 
reliable builder.” Everything appeared official and final, except 
for the sponsorship. 

Other cities promoted their projects to potential sponsors 
widely and well in advance of putting the land up for sale. They 
placed advertisements in local as well as New York newspapers, 
including The Wall Street Journal, which invited interested 
sponsors to write for details. The New York Slum Clearance 
Committee met the municipal code requirement that all public 
property be sold at public auction, with public notice given fif¬ 
teen days in advance. But the announcement of the auction, 
placed in The City Record, was hardly designed to stimulate 


* State law required that the Planning Commission approve, following a 
public hearing, findings that the project area was substandard and insanitary, 
and thus eligible for redevelopment. The Board of Estimate, as the govern¬ 
ing body of the city, had to approve the project before property acquisition 
and the issuing of federal grants, and this only after a public hearing. 
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competitive bidding—especially since investors who might spor 
sor a Title I project were unlikely to read this publication. Th 
brochures themselves were also hard to obtain. 

It should have been possible for a competitor to outbid th 
Committee's pre-designated sponsor at the auction. But pract 
cally speaking, it was too late. Since outsiders were given virtuall 
no time to study the feasibility of the novel and costly redevelop 
ment undertakings (a pre-designated sponsor usually had at leas 
six months), it was almost impossible for them to make an in tel 
ligent bid. 

The lure of acquiring a large tract of ordinarily inflated, built 
up city land at a price reduced to its fair value when cleared ha< 
been deemed sufficient to attract private investment into urbai 
redevelopment when Title I was conceived. But even with th 
write-down there were many risks to a developer, and profits wen 
uncertain. To sweeten the enterprise for potential sponsors, Nev 
York did more than negotiate the sale price privately. The cit; 
contract specifically allowed Title I sponsors to earn an unusua 
10 per cent risk fee, to be taken out of the rents they collcete< 
from the site tenants after paying operating expenses on the ole 
buildings. This fee was purportedly a return for the responsibility 
they accepted of operating a slum (and incurring such expense, 
as making repairs on building violations); the fee was to be pu 
back into the project, to build up the equity the sponsors neeclcc 
for rebuilding. Contracts generally called for the rebuilding pha$< 
to commence after four years. The contracts also guaranteed tha 
if the sponsors defaulted, the city would return to them air 
profit it might realize from the project's resale—a clause in dircc 
violation of the federal law. 


THE SLUM CLEARANCE COMMITTEE 

The operation of the Slum Clearance Committee was alsc 
unique. The billion-dollar Title I program was run like one more 
of Moses' free-wheeling authorities. It was as removed as possible 
from citizen scrutiny, public approval and attack, and also fron 
the ponderous municipal bureaucracy which such a big operatioi 
would ordinarily entail in New York. Since it did not even exisi 



The Man Who Got Things Done for New York : 73 : 

as a bookkeeping unit, the Committee was not subject to 
audit. Only five staff men, including Moses" Triborough director 
who doubled as the unsalaried head, plus five clerical workers, 
ran the vast New York City Title I program. At first some of 
them were merely loaned to the Committee from city depart- 
ments, but in time, the two top men worked directly on the 
Triborough’s far more generous payroll 

The offices of the Slum Clearance Committee were at Randalls 
Island, the headquarters of the Triborough Authority, about 
seven miles up the East River from City Hall. Since the Com¬ 
mittee's telephone number was not listed in the Manhattan 
directory along with other city agencies, reaching it by telephone 
was difficult. 

The voluminous technical and planning work required during 
the course of a redevelopment project, from the initial findings 
required to establish project eligibility to the detailed plans for 
rebuilding, were contracted out to selected private firms by the 
Committee; the Triborough Authority operated in a similar 
manner. 

The City Planning Commission had little advance knowledge 
of projects. It was brought in only when its approval was required 
by local law, and this just before the Board of Estimate’s hear¬ 
ings; it could do little but go along with project selection and 
plans. During the early years of Title I in New York, Moses’ sup¬ 
porters dominated the Commission. (As one 1952 Title I project 
announcement baldly put it, “It is anticipated that the Planning 
Commission, three of whose members are members of the Slum 
Clearance Committee, will approve acquisition of the land at its 
meeting this afternoon.") New York had no long-range master 
plan to guide Title I, but only a map of blighted areas designated 
by the Planning Commission, from which the Slum Clearance 
Committee was to select its sites. 

In other cities, lay boards of leading citizens headed Title I 
agencies. New York’s Slum Clearance Committee did not even 
have a citizens’ advisory committee to consult. For many years all 
of its members were public officials * -—men whose cooperation 

* The original members included: City Comptroller, Chairman of the 
City Housing Authority, Corporation Counsel, Chief Engineer of the 
Board of Estimate, and City Construction Coordinator. 
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was particularly needed to expedite projects through the city ma¬ 
chinery. 

The Committee’s infrequent meetings, generally held at the 
Triborough’s headquarters on Randall’s Island, were hardly de¬ 
liberative sessions. Called at the Chairman’s pleasure, for late 
morning, tire Committee met five times in 1952, four in 1956. 
One member described the preliminary executive session as 
“You’d listen to Moses for forty-five minutes.” There followed 
an “open” session—open to the Committee’s invited guests— 
other city officials, consultants, would-be sponsors. Press represen¬ 
tatives had to wait in the hall; sometimes they were locked out. 
Subsequently, they might be given some news. 

Official business rarely took up more than two hours, and by 
1 p.m. the Committee and its guests could retire to the Tri¬ 
borough’s panoramic dining room to enjoy a delicious buffet 
luncheon prepared by the Authority’s kitchen and served by its 
uniformed staff. Moses’ efficient methods recognized that the way 
to a man’s good will was often through his stomach. 


THE MANHATTANTOWN PROJECT 

The severe problems of Moses’ early Title I projects cast a 
long, dark shadow over the entire redevelopment program. 

Most notorious of the several projects that failed under the 
New York method was Manhattantown, located on the decaying 
West Side of Central Park. Manhattantown’s six blocks of rat- 
infested, mostly Old Law tenements, inhabited by some 3,600 
people, had been turned over to the sponsoring corporation in 
August 1952; the sponsors were to complete family relocation 
and property demolition by October 1954. They were credited 
$1,000,000 on the sale price of $4,500,000 by the city to cover ex¬ 
penses for these two activities. 

But at the end of two years, it was apparent that little headway 
had been made in clearing the slums which the city had sold to 
the sponsors, and that most buildings were still inhabited. Some 
of the more scandalous side-effects of this inaction did not be¬ 
come public knowledge until early in the fall of 1954, when a 
Senate subcommittee investigating certain Federal Housing Ad- 
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ministration insurance programs conducted hearings in New 
York. 

Manhattantown, Inc. had applied for, though it had not re¬ 
ceived, an FHA commitment, and the Senate subcommittee 
invited the firm's secretary, Samuel Caspert, and others involved 
in the project, to appear before them. They were curious to 
know “whether the attractiveness of the operation that these 
people had been engaged in hasn't perhaps delayed the construc¬ 
tion. . ” 

Cross-examination brought out details of what a federal govern¬ 
ment audit of the records had documented: that Manhattan- 
town's slums had yielded nearly $650,000 that was drawn out of 
the operation by various stockholders, syndicate partners, relatives 
and friends. This sum exceeded by far the return allowed in their 
contract on their cash investment, which was only $1,100,000, 
most of it borrowed. The sponsors were required by contract 
ultimately to pay a total of $3,150,000 by the end of four years. 
This sum, plus the $1,000,000 credit, was the appraised value of 
the land when cleared for rebuilding. But they had actually 
acquired a $15,385,784 revenue-producing property, the higher 
sum being the acquisition cost paid by the city for the site in its 
uncleared state, one that had changed little. 

Among the special sources of income drawn from the slum 
(and which were not required to be put into the project as 
equity) were salaries paid to some of Manhattantown's forty-two 
owners and their relatives and friends for services allegedly 
performed in connection with the property's maintenance and 
which yielded $221,637. They also set up several separate com¬ 
panies that extracted further profits from the property. The 
most novel of these was a corporation headed by Caspert's son-in- 
law, and owned by some of the other principals. It bought the 
tenements' stoves and refrigerators from Manhattantown, Inc.; 
leased them back to Manhattantown; and then sold them back 
after a year at the original purchase price. This brought in an addi¬ 
tional $115,320. 

Caspert's testimony raised some question about the interests of 
the project's architect, who was a stockholder in Manhattantown 
and a top partner in the firm that handled almost all the archi¬ 
tectural work for Moses' Title I sponsors as well as for the Slum 
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Clearance Committee.* Caspert was accompanied by Manhat- 
tantown’s lawyer, Democratic Presidential advisor Samuel Rosen- 
man, a friend of Moses and sometime lawyer for the Triborough 
Authority. His legal firm had an eight-year contract with Man¬ 
hattan town, Inc. to receive $250,000 in fees. 

Not until mid-1959, when the Citizens' Union investigated the 
Slum Clearance Committee, did the press and the public begin 
to learn of the close ties not only between Manhattantown’s 
sponsors, but also some other Title I speculators in New York, 
and top city or party officials, as high as the Borough President of 
Manhattan. Caspert, it was disclosed, was president of his West 
Side Democratic Club and had gone to his district leader to ex¬ 
press an interest in sponsoring a Title I project in their neighbor¬ 
hood. He, in turn, was introduced to Moses' men through the 
Congressman for Caspert's area, Franklin D. Roosevelt, Jr. Many 
members of the original Manhattantown group had become 
stockholders in three more Title I projects, but their identities 
were lost among the large number of people involved. 

At the time of the 1959 revelations, building groups asserted 
that Title I had been a "closed club.” Indeed, it seemed not only 
wise, but also necessary, to hire certain consulting firms to do 
project work, including legal, architectural and banking services, 
if one wanted to win a sponsorship. Some firms' names showed 
up regularly on each brochure. But no one who wanted to do 
business with the city protested publicly, much less admitted that 
there might be a system. Most firms just never tried for sponsor¬ 
ship. 

At the time of the 1954 Senate hearings. Chairman Moses at¬ 
tributed Manhattan town's rebuilding delays to the reluctance of 
the Federal Housing Administration to issue mortgage insurance 
in the former slum areas. It was not until 1955 that the FHA did 
issue its first urban renewal commitment. The FHA’s unexpected 
failure to support urban rebuilding with government mortgage 
guarantees caused almost the entire program to stand still for 
years, as we shall see in Chapter 4. 

* The federal urban renewal commissioner claimed that working for both 
sponsor and public agency should be prohibited to prevent a conflict of 
interest. Moses maintained that in this manner he got the “best talent 
at nominal fees,” and he continued this practice. 
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But Moses had gone ahead on the assumption that the banks, 
the insurance companies * and FHA would come through. Only 
a handful of Title I sponsors could obtain financing and rebuild 
in New York without the backing of FHA’s insurance. There 
were two types of projects. The first were the cooperatives spon¬ 
sored by and for unions or institutions which had been given 
municipal tax abatement; the state's Redevelopment Companies 
Act allowed this to limited- or nonprofit companies to reduce 
cooperators' carrying charges. The second type included several 
projects in exceptionally desirable locations, such as Columbus 
Circle and Washington Square South, which had been able to 
secure conventional mortgages. But these had rebuilt at such 
high rentals (the Slum Clearance Committee in the Columbus 
Circle brochure called them “proper rental fees for the neighbor¬ 
hood") that although their developments were fully tax-paying 
and the city received from them many times the taxes previously 
paid by properties in the project area, they became by the late 
1950's ammunition for the mounting public opposition to Title 
I. 

In 1954, within a few days after the Manhattantown revela¬ 
tions, the city seemed to have forgotten about what it had just 
read. Title I was sullied in the public eye, but New Yorkers have 
an almost infinite capacity to absorb shock, novelty, even scandal, 
and to continue business as usual. The Manhattantown sponsors 
were not even forced to give up their project; nor were the other 
syndicates, composed of some of its stockholders, prohibited 
from sponsoring and milking several other similar Title I sites. 
Two years later, the Manhattantown slums were finally razed, 
but rebuilding had not yet commenced—despite FHA's offer of 
mortgage insurance. Two other cleared New York projects were 
similarly lacking new apartments. 

“PEOPLE ALWAYS STAND IN THE WAY . . 

“People always stand in the way of progress," Moses believed. 
He was accustomed to organized opposition, but he believed the 

* Metropolitan Life did not need to obtain an outside mortgage to build 
Stuyvesant Town; it had sufficient reserve cash to underwrite its own de¬ 
velopment. 
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time allowed it should be limited. He was also used to mowing 
down opponents and obstacles to his projects, and then receiving 
adulation—even from former opponents *—for the completed 
work. He disposed verbally of one of urban rebuilding's greatest 
traumas with his dictum, “You cannot rebuild a city without mov¬ 
ing people. You cannot make an omelet without breaking eggs." 

Redevelopment's ingredients, however, were far different from 
public parks, arterial parkways or bridge approaches. First of all, 
large numbers of people had to be moved from the densely 
crowded slum areas. Also, poor people don't know how or where 
to find another place to live. Because many of their families are 
larger than average, and the largest group of slum dwellers in 
New York are non-white or Puerto Rican, their chances of find¬ 
ing another home are still more limited. 

Further, there was a vast difference in most people's eyes be¬ 
tween the exercise of eminent domain for a public facility and its 
use to acquire a slum area for resale at a marked-down price to a 
private sponsor. Few people understood the function of the gov¬ 
ernment write-down of the land cost, much less the concept of 
the public benefit in clearance for redevelopment, whether the re¬ 
use was public or private—although the concept was validated by 
almost every state's highest courts and ultimately the U.S. Su¬ 
preme Court in 1954.t Nor did Moses use his great verbal skills 
to explain these matters. This lack of understanding increased 
public mistrust. 

Here was another part of the Moses paradox. In 1942, before 
venturing into redevelopment, he had written in a critical essay 

* The Herald Tribune , which had sided with the Long Islanders in their 
fight against Moses’ Jones Beach project, editorialized, after the popular 
facility was in operation, “There is . . . nothing of its kind as fine as Jones 
Beach anywhere.” 

f The elimination of a slum or the prevention of blight through an area’s 
rebuilding has been consistently upheld as promoting the public welfare and 
thus as justifying the acquisition and clearance of a slum or blighted area, 
for public housing or private rebuilding, after payment of just compensation 
to property owners. In earlier days, many states had adopted a test of pub¬ 
lic use (“use by the public”) for the exercise of eminent domain. But this 
was abandoned as the concept of the public welfare broadened. Several state 
courts specifically noted that whether a private interest benefited from re¬ 
building was immaterial; the public taking and clearance of blighted land 
was the test. The Supreme Court, in 1954, went still further: it ruled that 
the public welfare may actually be enhanced by private redevelopment. 
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on Paris' late-nineteenth-century master rebuilder, Baron Eugene 
Haussmann (a man to whom he was often compared and with 
whom he identified), “No great program of municipal recon¬ 
struction can rest upon any other basis than that of informed 
majority public opinion, and the majority has to be substantial 
Haussmann knew what the public ought to want, but did not 
concern himself with educating public opinion and building up 
the support which would allow him to finish his work." Once in 
power himself, Moses apparently forgot the lesson—or he changed 
his mind. The Committee's policy seemed to be: the less the pub¬ 
lic knows, the better. 

The first notice received by New Yorkers living or conducting 
business on a site designated for Title I clearance under Moses 
was generally a story in the newspapers. 

The residents panicked. Committees were formed. “Watch a 
Sneak Play. Come to City Hall," w r as the message circulated by 
the residents' committee of one such Title I area. Busloads of 
protesting citizens w^ould arrive for the public hearings. “Our 
Neighborhood Is Not a Slum," read the placards carried before 
City Hall at the time of one hearing. Some residents were also 
stirred up in the early days bv left-wing demagogues. “TEN¬ 
ANTS AT CITY HALL PROTEST MOSES' MASS EVIC¬ 
TION PROJECT," read a Daily Worker headline. 

Hearings on these projects appeared on the Board of Esti¬ 
mate's crowded agenda in a routine manner, as just one more of 
hundreds of matters which this body had to consider at its bi¬ 
weekly sessions. Moses was not on hand after the first few 
projects, and there was no formal presentation by a Committee 
spokesman. Evidently, the project brochures, which also carried a 
general report on T’itle I progress to date, were supposed to con¬ 
vince those select people—especially the Board of Estimate— 
who received them. Moses has stated his belief that the average 
person lacks the ability to visualize projects involving dramatic 
land-use changes. His staff director would answer questions raised 
by the Board of Estimate. 

It is important to understand the unusual character and tradi¬ 
tion of this municipal body, a hybrid “upper house" which com¬ 
bines executive and legislative functions; it shares the former 
with the Mayor and the latter with City Council. Although 
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chaired by the Mayor, the voting majority of the Board of Esti¬ 
mate can be composed—when combined with the votes of the 
Comptroller or the City Council President—of four of the five 
Borough Presidents. Not only did each “B. P.” represent a 
separate constituency; his nomination was dominated by the 
party leadership in his borough, and they in turn had at their 
disposal extensive patronage with which to repay favors. Thus, 
linkage between the dominant political party and the Borough 
Presidents was intimate. 

According to custom in the Board of Estimate, before a project 
could proceed in any borough, it would need the informal ad¬ 
vance approval of the Borough President involved. This would be 
given or withheld at the Board s closed executive sessions, where 
no minutes were kept. The Board’s regular biweekly open ses¬ 
sions were attended by citizens and reporters, but the Board, 
operating in its “cult of unanimity,” rarely presented anything 
but a united front. The Mayor was commonly a prisoner of this 
tradition. 

People could and did protest at Board of Estimate hearings, 
and a Borough President might speak out in defense of his 
constituents. When pressures grew too intense, the Board, rather 
than reject a project, would lay it over “for further study.” But in 
the case of Title I, if the needed approval were delayed too long. 
New York might lose the millions of federal Title I funds ear¬ 
marked for the city, which created special urgency. To obtain a 
prompt and favorable decision Moses could also use his great 
power from his other positions—as City Construction Coordina¬ 
tor, Parks Commissioner, arterial highway expediter and Tri¬ 
borough Authority Chairman—to hold up, withdraw or give as 
reward the roads and other public works projects Borough Presi¬ 
dents might want in their area. His political bargaining position 
as a non-elective local official was extraordinary. 

Public confusion and antagonism were intensified by the Slum 
Clearance Committee’s apparently arbitrary selection of project 
sites around town, its frequent changes in boundary lines, and, 
some held, inadequate criteria for determining the extent of 
blight and thus an area’s eligibility. 

One of the most misunderstood and most bitterly contested of 
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the early projects was Washington Square South. This site was a 
light manufacturing loft district—considerably old, increasingly 
obsolete and deteriorating—where, nonetheless, 1,100 firms em¬ 
ploying 15,000 workers conducted their businesses. The federal 
program did not at that time provide financial assistance to dis¬ 
placed businesses, nor did the city have any plans for their al¬ 
ternate locations. Employers and employees, fearing the loss of 
their businesses and jobs, descended on City Hall. 

The Washington Square South Committee insisted that Title 
I was intended to clear residential slums, not commercial or man¬ 
ufacturing areas, and that the project was thus illegal. Like most 
New Yorkers they understood redevelopment to be exclusively a 
housing program. This was not so, but no one in authority had 
made it clear to them. The federal regulations then called for all 
project areas to be “predominantly residential,” either in their 
previous state or in their redevelopment; Washington Square 
South met this requirement because housing was to be built on 
the site. The group failed to get satisfaction in New York and 
carried the fight to Washington. It was not until 1955 that a 
Congressional subcommittee on small business made officially 
clear to them that their protests were out of order. By that time, 
two new apartment buildings which met the “predominantly 
residential” requirements of the original Title I law were already 
rising. However, the small units, high rents and monolithic style 
were so unrelated to the surrounding neighborhood, and to the 
community's wish for family-size apartments, that the apartments 
provoked further protest from the Greenwich Villagers.* 

But the most widely criticized aspect of Moses' Title I program 
was the touchy problem of family relocation. 

In spite of the alleged supervision of sponsors by a city agency, 
then the Bureau of Real Estate, the conscience of each sponsor- 
ing group seemed to be the actual guide to its relocation per¬ 
formance. Again, the responsible institutions and sponsors—like 
Morningside Heights, Inc. at Columbia and the United Housing 
Foundation, which was carrying out the Corlears Hook coopera- 

* After 1965 the final site plan was changed to include two dormitories 
for married New York University students and faculty and one middle- 
income-housing building for the public. 
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tive project for the sponsoring I.L.G.W.U.—handled this sensi¬ 
tive task well. But the sloppy, abusive way in which several of the 
more speculative sponsors, especially the syndicated corporations, 
treated their tenants blackened the whole program. 

Federal law required localities to relocate families displaced by 
the Title I program into “decent, safe and sanitary housing 
within their means.” But the federal agency accepted the word of 
the local public agencies as to what actually happened to the 


families. 

It was extremely difficult in New York to obtain reliable infor¬ 
mation. The Slum Clearance Committee brochures appeared to 
account for every contingency. They even specified the per¬ 
centage of dislocatees who could be expected to find new homes 
in the “moderate rental” apartments to be built in the Title I 
area, and carried a letter from the Chairman of New York City’s 
Housing Authority assuring enough low-rental units. But, as the 
City-Wide Council for Better Housing, one of the many groups 
organized specifically to fight the Title I program, claimed, these 
were “a jumble of meaningless figures thrown together for public 
relations.” 

As experience in New York and elsewhere would show, very 
few Title I projects rehoused dislocatees. Even if such persons 
could afford the redevelopment’s rents, which was unusual, most 
had long since moved elsewhere. Moreover, to have housing 
vacancies available, and to move in dislocatees, even into low-rent 
housing, were two very different matters. To further complicate 
the problem, the New York City agency that was responsible for 
supervising the private relocation agents who were employed by 
the sponsors turned out to be one more of New York’s scandal- 
ridden, building-related agencies. 

Between 1953 and 1956, at least six different public and civic 
agencies—the federal Housing and Home Finance Agency, the 
New York City Administrator’s office, the City Planning Com¬ 
mission, the Community Service Society, the Women’s City 
Club and the Mayor’s Committee on Housing-were investigat¬ 
ing relocation practices and making proposals, which were ig- 
nored, for their improvement. 

Even the City Planning Commission issued two opinions in its 
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1954 report. The minority stated that “practically no effort had 
been made to inspect the rehousing conditions of relocatcex,” 
and warned about the inadequacy of the available housing 
supply. The majority report, which bore the name of Com 
missioner in absentia Moses, found that the job was being 
handled well and the future would present no problems. ("No 
wonder the radicals would like to get hold of tenant relocation,” 
Moses wrote in an appended statement, dismissing the minority’s 
insistence that much more publicly assisted housing needed to be 
built.) 

Other cities handled relocation themselves, and the moving 
costs might be charged to project cost, under the federal financing 
hmnula. New York sponsors were charged otilv the value of the 
cleared laud, but had to relocate tenants themselves. It was 
stated that they would absorb the cost of moving their site 
tenants into decent housin'*,, but their coutiacts did not bind 
them to do so. Only some of the sponsors actually paid moving 
expenses as pros ivied. 

In Manhattantowu, according to a studv bv the Women's Citv 
C ,lub, M.I pci cent of the tenants uveived neithei moving 1101 
rehousing assistance or payments. Many residents had been 
handed eviction notices without eotut oiders, (Jthers were mrtclv 
"relocated'' to remaining buddings on the site (thus eoutmuin ; 
the sjiousoi \ income * 1 , although the buildings had no heat, hot 
water or basic in.tmlcnutu e, and in spite of the fact that such re 
renting was again.! eitv laws. 

Often site families weie not informed by the sponsor or the 
eitv of then lehousiug tights under fedeial law. A pole v of 
.stimulating independent iclocation” to speed site r lent.nice was 
urged in sc vend .Slum Clearance Committee hint htiies. Ai void 
ing to elder statesman Stanley Isaacs, the chaiiiu.in of the suit 
committee on 1 elocution of the Muvoi’s Committee <in Housing, 
and former borough President of Manhattan, tenant, were 
"hounded out like tattle" at the Cotliiev Nurv North Hat 
lem site, another notorious pmjcct where several thousand of the 
city's most disadvantaged citizens lived. Moses told Isaats, who 

* As drmohtum of tnnkliugv on the site mlvanml, flic nn.hh 

decreased. 


: 84 : CITIES in a back with time 


was the sole Republican Councilman and the only elected official 
in the city speaking out against such abuses, “In ten years, you’ll 
be grateful you’ve got the project.” 

THE “GOO-GOO’S” AND THE BIG GUNS 

Default of local leadership was another price that New York 
paid for Moses. New York’s leaders, both public and private, had 
become flaccid from years of letting Moses do things for them 
and their city. 

Mayors, from La Guardia on, continually let him take on new 
jobs and acquire greater power. William O’Dwyer, who left the 
city and Mayor’s office under something of a cloud in 1950, 
virtually turned over New York’s development to Moses during 
his few years at City Hall. It was O’Dwyer who created the City 
Construction Coordinator job; empowered the toll-collecting 
Triborough Bridge Authority to take over the tunnels and build 
all other intra-city vehicular connections; and established the un¬ 
usual Slum Clearance Committee. 

But it was during the administration of O’Dwyer’s successor, 
Vincent Impellitteri, a Democrat and former City Council Presi¬ 
dent, that the dreary history of Title I in New York was made. 
Elected, with Moses’ backing, during one of the New York 
Democrats’ periodic intra-party splits, “Impy” seemed relieved, 
once in office, to let anyone who would share his heavy burdens 
of office. He was eager to obtain the regular Democrats’ backing 
for his renomination to the Mayoralty, and so gave jobs and 
favors to many who could help him in this. His try for renomina- 
ti°n was unsuccessful, but the worst damage had been done in 
the Title I program and in the city by 1954 when the machine’s 
choice, forty-three-year-old Robert Wagner, Jr., came to City 
Hall, and inherited Moses. 

Wagner, who had been chairman of the City Planning Com¬ 
mission and then Manhattan Borough President, seemed unwill¬ 
ing to concern himself with the criticisms and mounting civic 
resistance to the program directed by his Slum Clearance Com- 
mittee. He reappointed Moses to his various city jobs. His 
attitude toward many problems seemed to be that if you waited 
long enough, they would go away or somehow resolve themselves. 
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He also seemed to avoid the great new responsibilities put on 
Mayors by the “Workable Program” the year he entered the job. 

Along with the broadened scope of urban renewal, the federal 
government in 1954 required that a city’s chief executive submit 
annually his city’s Workable Program for community develop¬ 
ment. This called for evidence of progress in various municipal 
activities concerned with renewal and slum prevention, and re¬ 
quired citizen participation in developing local renewal plans. 

As proof of this participation Mayor Wagner listed dozens of 
citizen groups that were actively interested in the city’s housing 
and urban renewal programs. But his report “neglected to state 
that all the groups listed were opposed to the city’s program,” ob¬ 
served Walter Fried, until 1960 director of the regional office of 
the Housing and Home Finance Agency, through which the New 
York report was transmitted to Washington. 

Moses regarded the Mayor as “Junior” and had contempt for 
the “Goo-Goo’s,” the civic organizations concerned with good 
government, city planning and better housing in New York. 
They had often found fault with him, an unforgivable sin. Rela¬ 
tively few businessmen of leadership stature—of which New 
York had an unequaled number—served on these organization’s 
boards, another debilitating element in New York which Moses 
helped perpetuate. There was no other citywide top power organ¬ 
ization concerned primarily with the development of their city.* 

When Wagner had been running for office, Nathan Straus, Jr., 
a close friend of his father and the first administrator of the fed¬ 
eral public housing program, suggested that an association of 
qualified citizen leaders, appointed by the Mayor, be formed to 
bring the best brains and private leadership of the city to study 
its problems and to advise the chief executive. The Mayor ap¬ 
proved the proposal “enthusiastically,” according to Straus’ 
memoirs, and the Mayor s Advisory Council was born on January 
1, 1954, when Wagner took office. Straus, a wealthy civic leader, 
was its head, and many business and civic luminaries, such as 
Frank Abrams, former President of the Standard Oil Company, 
who served as its vice-chairman, David Rockefeller, a top execu¬ 
tive of R. H. Macy and Co., and others became members of the 

* The New York Regional Plan Association concerns itself, as its name 
indicates, with the overall New York region. 
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Council’s executive committee. They took their appointment 
seriously, and formed subcommittees which initiated studies in 
different major areas of municipal concern. 

Before long, however, the Mayor’s Advisory Council shriveled 
up. Old-time political leaders opposed the committee’s “inter¬ 
vention,” wrote Straus. Committee studies, an early one calling 
for basic fiscal reforms, were ignored by City Hall. The Housing 
subcommittee never got a chairman. Abrams was the first to re¬ 
sign. Others followed. Some who stayed on regarded it nonethe¬ 
less as a waste of time.” Within several years, the Council 
slipped out of existence. 


I his was to be the fate of many of the honorific Mayor’s com¬ 
mittees appointed during the Wagner era. The Mayor’s Com¬ 
mittee on Housing, also created in 1954, was critical of Moses, 
was ignored by Wagner, and soon withered away. 

However, individual Title I projects enjoyed the active, out¬ 
spoken support of some of New York’s most respected, powerful 
business figures. Moses was helping make land available to build 
t ings they, or the expanding private organizations and institu- 
tmns they headed or supported—hospitals, universities, cultural 
and business promotional groups—wanted. In his usual style he 
marshaled their support to squelch the enemies of progress De¬ 
partment store owner Bernard Gimbel was chairman of the New 
York Convention and Visitors’ Bureau which had long been 
handreapped by the city’s lack of an adequate exhibition hall. 
Moses lnborough Authority, in a remarkable departure from 
budges and tunnels, decided to use some of its reserve funds to 
erect and operate such a structure as sponsor of a Title I project 

C j rdc ' a silc ** a E2 

politan Opera Hall was also to be included. 

thC ? y ’ S dvic and artistic organizations asked that 
public heanngs be postponed until they had time to study the 

Snsidemd^ ^ HoUS ^ “ d « 

considered the site planning poor; Art News magazine called the 
tructure to be erected at this focal point of the citv “truncal ” 
Moses told the “arty" critics that public officials ha™ no K to 

“*e T "' * 

wanted the hall apparently agreed, and Gimbel issued a 

underlining its importance. Protests of fete,Ysbrie 
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Board about tax concessions to be given to the Coliseum hall 
were ignored also. The tax-exempt opera hall was eliminated due 
to Moses ultimate veto. Several high rise apartments met the 
federal j)retIt n n ina n 11 y resic 1 en tia V f rtx[11 ire 1 me 1 \ ts. 

Residents of the projected NYU Bellevue redevelopment, 
north of Bellevue Hospital and the IJrmeisity’s medical school 
complex in the hast sO’s of Manhattan, uat* also girding for hat ■ 
tie, Bernard Burnell sent a telegram to the* Bond of Kdmute on 
the impoilance ol this Title 1 project, w Inch was to i 1 * u the 
blighted area of Old I .aw tenements and mixed eouuneivul areas 
surrounding the medical center and piovide homing Lu its 
nurses and techuiciaus. The project went through; sponsorship 
was a wan led to what turned out to he another Manliattautown 
type svndieate. 

^Wdiat to do with the Metropolitan Opera? Befoie Iong„ NVw 

^orkeis and the rest of the eountty learned about the ntv\ six 
tetailh ami most amhititms 'Title 1 slum clearance ptojn t to 
elate, an eighteen biueh odd shaped site' called Lincoln Senate, 
wliidi was to contain the Lincoln (.'enter for the Betforuitir» Aits 
on eleven of its arms, din* Oenter would unhide not onh t!ie 
Opcaa, which had bent set king a new home 4 tm decade's, hut also 
the Blullunnome Sunphom, whose SY'th Stieet lull thmt ap 
peaied destined toi a pmatr spe< ulatoTs axe, the Jiullutd S in»4 

Music, several new tlieafns hu ballet and drain t, a nmsn 
lihraiv, and a park for open air tom cits. Some h.stft) p.-ople and 
80U businesses would 1 uiw to mme Un the lima* mio\d?gmieut 
I he pmjixl would also piovide Lotdham I’nimatv, a m i|*u 
Catholic institution, with a iindhmn campus feu its giaYuO 
schools, and put up new homing further west toward the llud 
sou, l he stellar hoard of tin* new* muitmufhuu doll n peth^nine r 
arts center was lieadrd In John I). Roc Lefellm 111. who had 4 
paitinilar hibaest in the opera, and promotion of the t nitmal ad 
vantage* of this unusual tutucnfiation of major institutions was 
interne. 

I’ uither muth, in the ( alumina f huveisity iehgi<uis an 1 rdn 
eational complex, David Rockefeller headed' Motumgsule 
Heights, Inc., a nonprofit oigaumatioti that was sponsoring am 
other "Title I project. This one, between the UmvituH and Ifai 
lem, would clear cunuaehing slums foi new moderate 4 * o,t % n 
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operative housing, Mr. Rockefeller was also leading a private 
body planning for the redevelopment of Lower Manhattan, 
where the Chase Manhattan Bank, which he headed, was to 
build its huge new headquarters. Land for that structure was 
privately acquired, but the Downtown-Lower Manhattan Associ¬ 
ation was also urging Title I help to clear some blighted nearby 
areas for new housing. 

The city's two powerful apparel unions, the International 
Ladies Garment Workers Union and the Amalgamated, the 
former the very backbone of the Liberal Party, were sponsoring 
huge cooperative housing projects on city-cleared sites, and 
would benefit from municipal tax abatement. The equally power¬ 
ful building trades were busily employed, and so were many con¬ 
tracting and building materials' supply firms. 

In 1955, Wagner named to the Mayor's Slum Clearance Com¬ 
mittee its first “public" member, Thomas J. Shanahan, President 
of the Federation Bank and Trust Company. Businessman 
Shanahan, who was at the time unsalaried Vice-Chairman of the 
city's five-member I-Iousing Authority, might have been re¬ 
garded as a leading citizen. He was also chairman for many years 
of Cardinal Spellman's Committee for the Laity, and even 
helped raise money for Jewish philanthropies. But Shanahan was 
probably best known municipally as Tammany Hall's number- 
one fund raiser and was a familiar figure to building and real 
estate interests, particularly around campaign time. Until the 
demise of the Slum Clearance Committee in 1960, he served as 
its Vice-Chairman, and project sponsorship had to be cleared 
through him.* 

In 1957, Moses brought in tycoon William Zeckcndorf, the 
first figure of stature in real estate development to sponsor a 
project in the city's federally aided program. Although Zecken- 
dorf had been busily seeking—and sometimes getting—major 
Title I project sponsorships in so many other cities that profes¬ 
sionals had nicknamed him “Mr. Redevelopment," he could not 
get a New York project. Now Moses offered Zeckcndorf the 
fully taxpaying apartment house development site at prestigious 
Lincoln Square, which several other reputable developers had 
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turned down, lliey didn’t: like the relocation burden and certain 
other aspects of the New York method. Also, the area, adjoining 
the railroad tracks along the Hudson River, appeared dubious. 

Zeekendorf, who once explained his operations with the wo ids, 
*‘I make grapefruits out of lemons,” otiieiallv received the awaid 
in due course. Meanwhile, he bought up the vacant Manhattan 
town project which the* eitv hud put into receivership, paid the 
sponsors’ $l,s26,72^ in back city taxes, took on the original 
architect (although he had his own stall of urban designers 1 
and marie two original stockholders his partners in what became 
known as Park West Village. Zeekendorf also acquired the stock 
of the NYU Bellevue project, whose sponsors had not lebmif 
anti were near default, Renamed Kips Ray, the area was now to 
be developed not for the medical center but with fyU a muni 
housing which was expected to find a ready market among the 
rapidh increasing members of the neaibv United Nations, After 
Zeekendorfs participation, some of the cih\ more cometvattw 
developers begun to take a second look at Title L 

"WHEN WILL THEY LEARN?" 

Tire New Yotk press did not help the public to under stand 
Title I. Several afternoon papers war bequeath t ritual of 
Moses, and the exposes that they occasionally ran gase oil mnn 
heat than light. The t, ih \ biggest cut trillion p qrr, the tibluL 
mouting Daily News, relished M<oes, The Republic an f lentil 
'Tribune treated him as imtura liable. 

In the 'fames, city news m general was nrgL fed uniijt.msl t < 
space given to foreign news arid Washington features. Allium, b 
housing is generally euusuinrd the uh\ major problem, tins 
beat had a notuttumh Itirglt stiff turnover, ( awrrage ot Urn bo 
and controversial local 'Title I program was epmnln ; new piojo f. 
were generally o ported at fare value. Reporters who so yvstM 
more intensive digging tuic* informed In the < ut\ Led that t!i' 
limes was Li newspaper of record/* not of inquiry, 

On its editorial pages, however, one i otild * omit on glowutc 
tributes to Moses, while the paper's SniiTn mar,a/me was m<M 
hospitable to Mused brilliant, if rather im ohetcut, * ntiqrnw *q 
long haired planum amt other 1 of’ Ins favorite w lopping bom 
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Evidently, the editor found Moses* copy better than thoughtful 
articles about city planning and redevelopment. 

But regardless of their papers’ slant or style, city reporters soon 
learned that if they wished to obtain any information from the 
Slum Clearance Committee, it was unwise to write critically 
about that body and its projects, or even to ask the Chairman 
questions. Moses did not like “snoopers.” He did not hesitate to 
use what favors or pressures he could to try to make reporters and 
editors withhold stories or write favorably about him. 

While such a situation prevailed in the sovereign city of New 
York, the federal housing agency, although it was paying two 
t irds the public cost of this huge local program, was put in a 
difficult position. It could take the extreme step of withholding 
unds from the city when Moses flouted laws or took short cuts, 
or when the city plainly failed to perform under the Workable 
rogram. But if New York and Moses did not continue to show 
results, the federal administrators feared for the future of the 
whole Title I program. 

Was it worth jumping into the hornet’s nest of Moses’ retribu¬ 
tion in order to try to make him follow rules? James Follin, 
Eisenhower’s first urban renewal administrator, tried. When an 
office tower that had not been submitted to the federal agency as 
f" e Columbus Circle project plans was being built next to 
the Coliseum exhibition hall, Follin insisted that the sponsoring 
Tnborough Authonty pay the higher price for the land which 
such a use entailed (and thus reduced the government land writc- 
dow). Eventually Moses gave in-but not until, as Follin re¬ 
called, he tore me to pieces across the front pages.” Yet even 
tollm, an engineer by training, was ambivalent about Moses. 
No man in history has ever done so much for the city, and you 
hate to throw impediments in front of that kind of public 
servant, he commented. 


^•3 h < Sl i° PPy relocation practices of some sponsors, as well as the 
citys failure to enforce maximum legal occupancy standards ap¬ 
parently spread slum conditions around the very areas into which 

eondirionTT- ? ^ P ° Uring milli ° nS 40 Climinate 

Sou"«u"“ ™ , " CreaSin8 WeKl ^ 


Finally, the nation’s top housing official, Albert M. Cole, ad- 
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ministrator of the Housing and Home Finance Agency, decided 
to curb the troublesome Mr. Moses and change New York’s 
unique system. The straw that broke Cole’s back was what he 
and the agency’s real estate analysts regarded as a deficient (too 
low) appraisal of the land re-use cost at Lincoln Square, an un¬ 
precedented project which entailed huge sums of federal write¬ 
down money. The government was subsidizing not only the cul¬ 
tural center but also a religious institution—Fordham University 
—by selling them land at far less than the fair value * which an 
alternative profit-making use would pay for that site. Moses re¬ 
fused to consider reappraisal; it was to him a time-wasting process 
that would “scuttle” the whole project. But behind Cole’s quar¬ 
rel with New York was also his concern about several Title I 
projects that had not been rebuilt and in which, under the New 
York method, sponsors had been allowed to milk the property 
and re-rent slums instead of rehousing tenants. (Slum Clearance 
Committee brochures blandly stated that “responsible sponsors” 
were relocating tenants and demolishing buildings.) 

Administrator Cole could find no support for his original 
behind-the-scenes attack, however, either in White House circles 
or among New York’s top groups. He then decided to lower the 
boom publicly. Cole announced in July 1957 that unless Moses 
changed his methods and complied with the federal agency, he 
would cut New York off from all federal housing funds—public, 
Title I and FHA insurance. 

The next day, Moses insisted—with Wagner’s backing—on 
New York’s “unique” status. “No Mayor or Board of Estimate of 

* The Title I statute requires that the land be conveyed at its “fair value” 
for the uses provided in the redevelopment plan, as determined by the lo¬ 
cality and approved by the federal agency. The local public agency also rec¬ 
ommends the re-use value on the basis of two independent appraisals, and 
this is either confirmed or adjusted by the Urban Renewal Administration. 

Emphasis in the administrative interpretation of fair value has changed 
since the start of the program. In the early days, the land sale was regarded 
as a real estate transaction; both the federal agency and cities sought the 
largest dollar return from the land sale and the largest local tax return from 
the redevelopment. Since the 1954 Housing Act, there has been an increasing 
emphasis on civic and social objectives, as well. 

In practice, appraising Title I land according to the usual market test is 
difficult, since there are not the usual willing buyer and seller, and because 
there are so many unusual land uses, Lincoln Center being a case in point. 
Where there is no comparable use, the appraiser should take into account 
the next highest use and value the land on that basis. 
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this city would approve any Title I project that required the city 
to relocate tenants and demolish buildings before offering the 
site at auction to private developers,” Moses declared. 

Several mornings later the Times, in an editorial headed “Tire 
‘Unique’ Bob Moses,” challenged the top federal housing official. 
Recalling President Roosevelt’s unsuccessful attempt to force 
Moses out of the Triborough Authority by withholding works 
funds, it asked, “When will they learn? New York isn’t going to 
drop Moses as long as he’s willing to work for it . . . that is the 
way we will travel farthest fastest for the public good.” (Soon 
thereafter, the Sunday real estate section featured a front-page 
roundup headed, “City Leads Nation with Title I Projects.”) 

Mayor Wagner, who could boast the biggest Title I program, 
declared, “I have every confidence in Bob Moses.” 

THE RICH AND THE POOR 

Behind the scenes, New York quietly began to pick up the 
loose ends of its contracts in order to avoid delays and abuses. 
But the city retained its basic method and approach. It concen¬ 
trated on the razing of Title I sites, in spite of the 1954 Housing 
Act’s call to conserve cities’ deteriorating homes and neighbor¬ 
hoods, and it continued to let sponsors handle relocation. 

Moses scorn for rehabilitation was well known. “Critics build 
nothing .... They think we should ... fix up with rubber- 
bands, Scotch tape and violations.” Others could rehabilitate; he 
would stick to clearance for rebuilding. 

But it seemed by the late 1950’s that Moses’ approach was 
compounding rather than reducing New York’s housing problem; 
it was tearing down slums in project areas and crowding displaced 
people into new slums. 

However, in blaming Title I for new slum areas, the public 
drew erroneous generalizations from limited first-hand observa¬ 
tion and newspaper reporting, and from the relatively few bad 
projects. City Planning Commission figures showed that while 
about 21,500 families had been displaced by the federally aided 
redevelopment projects, twice that number had been dislocated 
by other public programs, among them low-cost housing, high¬ 
ways and new school buildings. Clearance for the latter facilities 
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did not draw the same kind of ire, although the areas were often 
similar to Title I sites in population composition, and although 
■they lacked comprehensive requirements for the satisfactory re¬ 
housing of displacees. 

Two other concurrent factors had a still greater impact on the 
overall shelter situation than did public displacements during the 
period when large-scale Title I clearance was beginning: New 
York City was experiencing the tightest housing market in the 
country, as well as the greatest immigration of low-income fami¬ 
lies in half a century. 

In 1950 the city’s housing shortage was at an all-time peak. It 
Was short 430,000 units, which included 280,000 in its current 
stock that were deteriorated and required rehabilitation or clear¬ 
ance, and another 100,000 that were badly overcrowded. The 
vacancy rate in standard housing was only 1.2 per cent. This was 
approximately 3 per cent less than normal in other cities, and was 
considered by some housing experts to be insufficient to accommo¬ 
date the relocation load. Knowledgeable people questioned 
whether slum clearance should not be prohibited entirely. Some 
critics and citizen organizations urged the city to build only on 
open land, in order to increase its total housing supply rather 
than to continue eliminating it. They argued that if there were 
enough housing, there would be no market for slums. 

During the 1950’s, Puerto Ricans and Negroes of generally low 
income poured into the crowded city, while 1,000,000 middle- 
class white families departed. By I960, there were 750,000 more 
members of rapidly reproducing minority groups in New York 
than in 1950. Many newcomers moved into the deteriorating 
areas in and around projects scheduled for (or in the process of) 
clearance; others moved into neighborhoods that would soon be 
designated for Title I. Aggravating the shelter situation was the 
fact that discrimination in the private market was largely un¬ 
checked.^ 

Unscrupulous landlords squeezed the newcomers into one- 
room apartments in illegally converted brownstones or rooming 
houses and into legally converted furnished "hotel” rooms. Since 

* The city passed an open-housing law in 1957, to make discrimination 
illegal in multiple units. But the law operated on a complaint basis, and few 
newcomers knew what their rights were, much less how to obtain them. 
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the city's archaic zoning ordinance did not adequately control 
residential density, it had been possible to crowd any number of 
persons into a given floor space in these old buildings. By the 
time this loophole was legally plugged, most of the damage was 
done. 

Wartime rent control, still in effect due to public pressures, 
acted as an incentive for owners to convert rent-controlled apart¬ 
ments into more profitable uses, and discouraged property main¬ 
tenance. Municipal taxing practices penalized rehabilitation by 
raising the levy on improved properties and made slum landlord¬ 
ism even more attractive.* The city's housing and health codes 
made substandard housing statutorily illegal. But to enforce these 
laws (as called for by the 1954 Housing Act) was not only ad¬ 
ministratively difficult, due to the multiplicity of municipal agen¬ 
cies involved; it was also politically inexpedient and impractical. 

What was the Mayor to do? Decant a quarter of a million poor 
families into Central Park? Public housing could not possibly be 
built fast enough to shelter them. One out of every eighteen 
New Yorkers—a group equal to the population of Buffalo— 
already lived in subsidized low-rent projects, and the huge public 
housing program was running into heavy local weather. 

New York, at least Manhattan, was becoming more and more 
the city of the rich and the poor. Virtually no new structures 
were being built privately in that central borough for under $50-a- 
room rentals. After the Third Avenue elevated train tracks came 
down in 1956, the Upper East Side of Manhattan had mush¬ 
roomed into a speculative builders' paradise. Jerry-built, $75-to- 
$120-a-room apartment houses were rising in the place of old 
railroad" flats and displacing the former moderate-income resi¬ 
dents. Title I appeared to accelerate the trend elsewhere. Many 
people questioned the expenditure of public money to knock 
down old low-rent housing just because it was rated substandard 
by Moses and the Slum Clearance Committee, when more luxury 
housing was put up in its place. The new apartments at the 
Coliseum Title I project near Columbus Circle were renting for 

* The city had a statute aimed to encourage tenement rehabilitation 
through the granting of tax abatement for a nine-year period on the im- 
provements. But very few owners or investors found it economically practical, 
despite this incentive, to fix up these old structures. 
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$S5 and more a room. At Washington Square Village, the devel¬ 
opment built on the site of the old loft factory district whose 
clearance had been so bitterly contested, one-bedroom pent¬ 
houses rented for $375 a month. 

Actually, many more units of moderate-cost housing were built 
in New York Title I sites than the publicized high-rental 
projects. In some apartment buildings that received FHA mort¬ 
gage insurance, rents were held down between $35 and $45 a 
room. Tire nonprofit cooperatives which benefited from partial 
tax abatement under the state’s Redevelopment Companies Law 
offered apartments with monthly carrying charges as low as $17 
to $25 a room. Still, dwellers in Title I developments came to be 
labeled “rich people living in poor people’s houses.” 

It meant nothing to most New Yorkers that the high-rent, 
fully taxable projects were helping to pay off a much larger share 
of the public cost incurred in clearing slums than were the abated 
projects. High-rent housing was also building up the taxable real 
estate of the city much more substantially. Most New Yorkers 
are renters, but few seem aware that in paying their rent they are 
paying municipal taxes. 

The public demand for middle-income housing grew, espe¬ 
cially as the migration of middle-income white families to the 
suburbs continued. “Middle-income housing” became a political 
rallying call, an inevitable plank in many candidates’ platforms, 
although there was wide latitude in their definition of middle in¬ 
come. (Individual difficulty in affording Manhattan’s high ren¬ 
tals in the new buildings seemed to be the main measuring 
stick.) 

Rehabilitation was also sure to win applause, although its sup¬ 
porters seemed ignorant of the fact that rehabilitation, like 
clearance, brought with it substantial displacement of lower- 
income families. To denounce Moses and his bulldozer virtually 
guaranteed a favorable audience. Title I or urban renewal came 
to be blamed for more and more that was wrong with New York. 

Complicating matters was the fact that the city’s conservative 
Comptroller, Lawrence Gerosa, administered a new state and city 
program for encouraging construction of middle-income housing 
through low-interest loans and partial tax abatement to limited 
profit or nonprofit sponsors. Although this was not generally 
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known, Gerosa would not allow use of the Mitchell-Lama middle- 
income housing program,* or public housing, in conjunction 
with urban renewal; he considered this an undesirable “double 
subsidy/' 

As the 1950's drew to a close, conflicts, charges and counter¬ 
claims for the efficacy of various renewal tools in solving the city's 
manifold housing headaches filled the air, and appeared to be 
paralyzing administrative efforts. Opponents of bulldozing looked 
hopefully to a pilot urban renewal project on the mid-West 
Side; Moses had reluctantly let this come in for Title I 
funds, although it was carried out under the aegis of a separate 
board headed by the new and independent Planning Commis¬ 
sion Chairman, James Felt This decaying twenty-block area was 
to be the first in the city to try out the combination of spot clear¬ 
ance, rehabilitation, and installation of new public facilities 
which the Housing Act of 1954 had proposed as the remedy for 
declining city areas. 

But no one was setting citywide priorities for the use of Title I 
funds. Nor was the program receiving a public review. With pub¬ 
lic and private actions tearing down old housing for new housing 
and facilities, and poor newcomers crowding into the steadily 
diminishing but sound older stock, the city's slum problem stood 
in 1960 just about where it had been ten years before, and little 
hope for improvement was in sight. 


MOSES MOVES ON 

Even Moses sounded disenchanted with slum clearance for 
redevelopment by the late 1950's. But Moses did not give up. 
He let his staff carry on while he headed still another billion- 
dollar public works job at Niagara Falls, the New York State 
Power Authority. He was tilting with the Tuscarora Indians, who 
balked at having to sell part of their reservation to the Authority 
to make way for a storage reservoir.! Then, late in the spring of 


* See Chapter 6 for a description of the Mitchell-Lama program, 
t They finally sold the disputed 1,231 acres for a higher price—$3,000,000 
—than the Authority's original offer of $2,500,000. 
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1959, revelations of some highly questionable practices under the 
Mayor's Committee on Slum Clearance brought Moses back to 
the city. 

The Citizens' Union, an organization that former Mayor 
O'Dwyer once described as a part of the “I hate Moses club," 
sent a public letter that spring to each of the Committee's mem¬ 
bers, asking for an explanation of how Title I sponsors had been 
selected and projects awarded in the first four sites. Two new 
officials, Planning Chairman Felt and J. Clarence Davies, Jr., 
head of the Department of Real Estate (the city agency which 
had recently replaced the scandal-shot Bureau) now sat on the 
Slum Clearance Committee. They were not rubber stamps for 
the Chairman. Moses, although he did not provide the infor¬ 
mation sought by the citizen group, found it impossible to deny 
them permission to dig it out for themselves. The Committee's 
closed files were opened to Citizens' Union's counsel, and re¬ 
porters went along. 

Tales of favoritism in project awards and contracts for techni¬ 
cal services, as well as apparent conflicts of interest, or at least 
ethical wrong-doing, soon filled the city's newspapers. Now the 
names of past sponsors of the sour projects became public for the 
first time, as did the unsavory background of some sponsors who 
had received the Committee's tentative approval for future 
projects. 

Vice-Chairman Shanahan was at the center of the scandal. His 
Federation Bank was responsible for investigating the financial 
abilities of Title I sponsors, and for approving those who were to 
be designated. To many it looked as if Shanahan's bank benefited 
from the program and cut politicians in on Title I, but Moses 
defended using the bank's services as saving the Committee 
money. 

Most dubious of the future project sponsors approved by 
Shanahan's bank was a well-known slum landlord, Sidney Ungar, 
who had served in 1957 as campaign manager for Hulan Jack, 
Democratic Borough President of Manhattan. Ungar had pro¬ 
posed to the Slum Clearance Committee a Title I project 
adjacent to slum properties he owned. He had offered to 
demonstrate his financial ability, the papers revealed, by placing a 
$700,000 “good faith" deposit with the Federation Bank. 
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The following year, when Borough President Jack was forced 
to resign for accepting a bribe from would-be sponsor Ungar, it 
was revealed that Moses had approved the Ungar project on 
Jack's "earnest" recommendation. But in 1959, New York's 
Deputy Mayor Paul O'Keefe, after a hasty investigation ordered 
by Wagner, found Shanahan to be not guilty of a conflict of 
interest; therefore, he was not removed from the Slum Clearance 
Committee. It was next revealed that Shanahan's bank had also 
approved a former business associate of Frank Costello, a mob¬ 
ster reputed to have great power in Tammany Hall. 

The papers were filled with stories in late June, and some peo¬ 
ple were demanding Moses' removal. The weekend that the 
exposes reached their peak, however, Mayor Wagner was playing 
golf with Shanahan. He announced that both Moses and 
Shanahan would stay, but that he would "pull the reins on Bob." 
Now the Vice-Chairman would share his responsibilities for 
sponsor selection with Felt and Davies. Wagner also added three 
new "public" members to the Slum Clearance Committee. The 
New York Times editorially welcomed the "good news . . . that 
Mr. Moses—hard to live with, but impossible to live without— 
will still be in there pitching." 

Still the scandals refused to disappear and the critics were not 
satisfied. They insisted Title I needed more than a "scratch com¬ 
mittee." 

Wagner now ordered an independent management study of 
the city's many housing and renewal activities in order to devise a 
new administrative body. Fortunately, it was not necessary to 
attempt to fit Moses into the proposed three-member Housing 
and Redevelopment Board. By the time the study and recom¬ 
mendations were issued, Congress had selected New York for the 
1964 World’s Fair and Moses was offered the $100,000-a- 
year job as its president. He resigned most of his city jobs but 
not the Triborough Authority. Despite the scandal about Title I 
over a thousand New York notables from business, civic, govern- 
ment and political circles attended a swank black-tie, $100-a-plate 
testimonial dinner in Moses' honor held by the Greater New 
York Planning Council; this organization, with its office at the 

Coliseum, seemed to have come into existence just for this pur¬ 
pose. 4 
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THE WISHES OF THE PEOPLE 

Moses had moved into a vacuum in New York and he left one 
behind. For a long time he had diverted responsibility from 
where it now came to rest—with the Mayor and his own ap¬ 
pointed, not inherited, officials. 

Authoritarian methods of rebuilding had proved unpalatable; 
New York would now try democracy. Wagner appointed as 
Chairman of the new Housing and Redevelopment Board, J. 
Clarence Davies, who seemed the embodiment of virtues sought 
by good citizens. A former chairman of the Greater New York 
Fund and of the New York Citizens' Housing and Planning 
Council, he was also on the board of Bronx settlements and hos¬ 
pitals, and a critic of Moses. A former realtor, Davies had re¬ 
cently gained government experience as the head, for the previ¬ 
ous several years, of the new Department of Real Estate. 

On taking his new office, Chairman Davies announced that 
the Board would carry out a five-year program for building 15,000 
units of middle-income housing a year, using the Mitchell-Lama 
program, which was now administered by the Housing and 
Redevelopment Board. An advantage of this program, indeed 
part of Davies’ announced goal, was that the plan could be used 
not only on Title I sites but also on open land; thus it could 
avoid housing demolition and tenant displacement to the great¬ 
est possible extent 

Moses had said to Davies about slum clearance, "It's not like 
high school civics, is it?" Indeed, the Board members were hardly 
at their desks when they discovered that "the people" had special 
interests, as did private developers. They found that the citizen 
groups believed their interests—which also required public assis¬ 
tance to reduce the cost of housing and acquire sites—were 
superior to the motives of the developers. 

Representatives of churches, political clubs and neighborhood 
groups flocked to the Board with proposals for taking half a block 
of property here, a few blocks there, for some tax-abated middle- 
income housing. A group from Greenwich Village proposed tear¬ 
ing dowm blocks of factories to the south for an assisted coopera¬ 
tive. They defended that site because it would require no family 
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dislocation. An Upper East Side group, led by the representative 
of a settlement house, insisted that the city should put an end to 
the building of all private luxury apartments there and just allow 
small public housing buildings or tax-abated middle-income hous¬ 
ing. (The recent building boom, by changing the East Side’s 
character, had displaced much of the settlement’s old clientele.) 

Such government assistance on $100-a-square-foot East Side 
land would equal an annual direct subsidy to each “middle- 
income” family of about $250, according to Davies’ estimate; it 
would entail a direct loss in tax revenues to the city of $100,000 
on just one block, not to overlook a decrease in the city’s borrow¬ 
ing limit. He believed that “A city can run into financial suicide 
via slum clearance unless areas are improved to pay what they’re 
capable of bearing.” This stance began to make some citizen 
groups—to whom the Mayor listened—suspect Davies. 

When the Board tried to obtain sites on vacant land in Repub¬ 
lican, homeowning Queens or bucolic Staten Island, the two 
boroughs with most of New York’s remaining open land, their 
Borough Presidents balked. They maintained that their constit¬ 
uents objected to subsidizing middle-income tenants and to high- 
rise projects; much of the underlying opposition there was be¬ 
lieved to come from the fact that city-assisted projects would be 
open by law to non-white tenants. No one on the new Board, 
however, had the power to move the Borough Presidents. Densi¬ 
ty controls in the city’s new 1960 zoning ordinance also excluded 
middle-income multiple units from using some vacant land. 
In several instances the City Planning Commission ruled that a 
desired site was too well located for subsidized housing. The 
Housing and Redevelopment Board had to accept odd chunks of 
land, mostly in the Bronx, located and brought to them by pri¬ 
vate builders who wanted public assistance so they could achieve 
lower rents. 

The Times criticized the Board at the end of its first year for 
moving slowly and having nothing to show above ground. Chair¬ 
man Davies replied that it took time to follow the federal laws 
and rules and listen to the people. For just one Title I project, 
which the Slum Clearance Committee had initiated but whose 
plans were not final when the new Board took over, he had spent 
hundreds of hours meeting with eighteen different neighborhood 
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groups, seeing some as many as five times, to discuss their wishes 
for the area's re-use. However, no two groups could agree on the 
kinds and combinations of housing (public, middle income, fully 
taxpaying, rehabilitated) that they wanted. 

Then, the first renewal project initiated by the Housing and 
Redevelopment Board was killed by what Moses had been able 
to slough off: organized resident opposition. This project, located 
in a section between Greenwich Village proper and the Hudson 
River known as West Village, also felt the full backlash of citizen 
mistrust which Moses and his program had exacerbated—even 
though both had left the Title I scene. 

Ironically, the new Board believed that the West Village 
project was just what the people of that community wanted. 
Many families in the Village were being displaced by new private 
luxury apartments and deconverted, previously rent-controlled 
older buildings that were ripe for speculative re-use. Delegations 
of Villagers had been seeking the Board's help to put up new 
middle-income apartments for the displacees. Because of the high 
cost of construction in New York, as well as of land in Green¬ 
wich Village, various government aids—the special low-cost 
loans, partial tax abatement and the write-down of cleared land 
possible under urban renewal—would be necessary. 

To find a suitable renewal site, the Board members themselves 
had trudged through the entire Village.* The fourteen-block area 
in the West Village seemed ideal. The cost of removing the 
space-consuming overhead tracks of an unused rail spur that 
blighted the surroundings could be paid for under renewal, and 
new housing could be built in its place. Still more land could be 
made available without family dislocation through removal of an 
old post office. Many of the existing old tenements needed re¬ 
habilitation, and this could be fostered by renewal. Another po¬ 
tential change was to alter street patterns, to divert through- 
traffic, especially the trucks garaged along the river. Many chil¬ 
dren lived in the area, and the trailer trucks now had to drive 
over the sidewalks where children played in order to pass through 
the narrow streets. 

* The vice-chairman, Robert C. Weaver, was appointed Federal Housing 
and Home Finance Administrator in 1961, and named Secretary of the new 
Department of Housing and Urban Development in 1965. 
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Not only did the new Board propose rehabilitation and ways to 
minimize tenant dislocation and rehouse families on the site. Un¬ 
like the old Slum Clearance Committee, it had submitted the 
project proposal to the Planning Commission at this initial stage, 
and had received informal approval. The Board had also an¬ 
nounced its intention to request a federal survey and planning 
grant—a way of giving advance announcement of the public 
hearing. Once received, the grant would allow the Board's staff to 
make a more thorough study and detailed plans for the area, in 
cooperation with the West Village residents, before the area was 
definitely designated for renewal. 

However, the Board had neglected at this early stage to consult 
the people who lived in the specific project area. 

Before twenty-four hours had passed, a Committee to Save the 
West Village had been whipped together by architectural critic 
Jane Jacobs, a homeowner there who was completing a book that 
was extremely critical of government-aided housing and redevel¬ 
opment.* Her Committee insisted it did not want high-rise 
projects in its low-rise neighborhood. It was certain that the plans 
—although no official plans had been made—were all wrong. The 
Committee would not give the Housing and Redevelopment 
Board a hearing. At one meeting held to explain the tentative 
plan to the community, city officials were shouted down as they 
tried to speak. 

Bitter accusations of secret agreements between builders and 
the Board attended the West Village Committee's unrelenting 
campaign to stop the project before it began. The Board of Esti¬ 
mate's packed hearings, which were held after many months of 
delay, lasted until four in the morning, with relays of new opposi¬ 
tion coming in to fill the ranks; these hearings were climaxed 
with libelous charges that Planning Chairman Felt and Housing 
Board Chairman Davies stood to profit personally from the 
renewal project. The matter was referred back by the Board of 
Estimate “for further study." 

Hie Committee's campaign became a national issue in syndi¬ 
cated columns and magazines. 1 he Saturday Evening Post ran an 
editorial headed “Urban Renewal Can Make An Enel to a City's 

House "19^i C ° bs ’ The Death and Li f e °f Great American Cities , Random 
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Charming Historic Sites/ 1 although ‘charming*’ was hardly an 
appropriate adjective for most of the area. 

By now not even the Mayor of New York would look at the 
area, or even review the evidence. Fighting for his political future 
in September 1961, in a close Democratic primary, Wagner 
announced on the eve of the party vote that he had asked the 
Planning Commission to drop the West Village project and to 
study the entire Village instead. Kvidently, one of his bitter up 
po in tees commented, the Mayor felt that if the people screamed, 
they were right. But he did not question who was screaming or 
why. 

That summer the West Villagers spoke in several voices which 
did not jibe with the Committee's main themes. ()uo attitude 
expressed in interviews by residents was plain mistrust of the city. 
Housing Board Chairman Davies was almost unknown; so was 
the dilference between renewal’s selective approach with its 
emphasis on rehabilitation and Muses’ blanket bulldozing, Resi¬ 
dents hmnd it hard to believe that all their homes would not he 
demolished and that tenants who had to nunc would he iclo 
rated by the Housing Board in the new middle income housing 
to be built on the former site of the tun ks and old post oiiu o, It 
had never happened this wav before. 

There was also another, subtler theme. A row cheeked, pteg 
mint, thirty year old housewife, one of the Irish who so lung 
dominated the* West Village before' the merspdl of Village **bo 
hemians” star teal moving m, artieulated it most < huilv. "I don't 
want those* projects heir. If vou get them, vuit’ll gel colored and 
Puerto Rican and Spanish speaking people, like they got on tire 
Lower Fast Side. I wouldn't want to Inc down the hall from one 
of them Negroes, especially if vou have kuls, ’Hut’s vvhv a lot of 
people don’t like the plan/’ The newspapers, however, did not 
dig into this project to learn what was behind the opposition. 

RUNNING TO STAND STILL 

After its West Village fiasco, the Board consulted residents of 
possible 'Title I sites first. But conflicting opinions, spec ul 
interests, opposition to newcomers ami insistence bv nrswomm 
on their right to he rehoused in the area persisted, I Lues tr 
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signed in 1962 and returned to private business. A civil servant, a 
lawyer with political ambitions, was appointed in his place, and 
before long became the city’s Housing and Development Coordi¬ 
nator. 

More new policies and programs were adopted. One of these 
put an end to luxury apartment houses in urban renewal sites. 
Only middle-income tax-abated housing with a $30-a-room ceil¬ 
ing and public housing units would be built in Title I projects. 
Relocation became a city responsibility; a separate department 
was created to handle it, and the city made a commitment to re¬ 
house residents on-site to the greatest extent possible. A Citizens’ 
Advisory Committee * was appointed to consult with the Hous¬ 
ing and Redevelopment Board, and local citizen councils were 
organized in each renewal area to work out preliminary plans 
with the city. 

The staff of the Housing and Redevelopment Board grew to 
several hundred (mostly civil service) employees, occupying two 
floors and heavy with project planners and community "relations 
personnel. There was a notable improvement in the concept and 
design of new projects. As new housing tools became available 
and the Board’s willingness to consider the people’s wishes be¬ 
came known, local groups even came to the city to request that 
their area be designated for urban renewal. 

But the more the city tried to please the people, the slower 
execution of the program became, and the more government sub¬ 
sidy was required. In fact, so much time was spent listening to 
the people and trying to make plans acceptable to diverse com¬ 
munity and citywide groups that it was hard to advance projects, 
t he city agency had to deal not only with the officially recog¬ 
nized local renewal councils; self-appointed spokesmen for vari¬ 
ous communities and independent citizen committees also would 
spring up in project areas. Often the latter developed plans 
which, they maintained, more truly represented what the com¬ 
munity desired, and the newspapers were quick to pick up the 


9 ltizens . A . dvisor y Committee is composed of representa¬ 
tives of settlement houses; civic agencies—the Women’s City Club Citizens' 
Housing and Planning Council, Community Service Society the’ National 
Association for the Advancement of Colored People and otlie? Negro Puerto 
tend «»,1 ngte groups; (h. Fort Fou,d«i ,nd takilrg 
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protests of any articulate critic. Citizen groups also put forth 
various new social goals which they felt renewal should achieve: 
balanced neighborhoods, community preservation, integration or 
deghettoization—by using the new variety of housing tools and 
subsidies, including rehabilitation. But few, including the city 
officials, were willing to admit that these goals could not coexist 
within one project area, or perhaps were impossible to realize. 

Efforts to provide permanent on-site housing for socially trou¬ 
bled low-income families displaced from slum homes in renewal 
areas also slowed down execution. Meanwhile, the agency desig¬ 
nated so many areas for renewal that federal funds and city staff 
were inadequate to advance projects beyond preliminary studies. 
Local residents who had engaged in initial planning steps became 
disillusioned when their project was stuck for several years in the 
“pipeline” to Washington awaiting funds. Even the Citizens" 
Advisory Committee could not understand why things took so 
long. 

Nor was the ambitious middle-income housing program a 
panacea. Problems of available land, mortgage money and mar¬ 
ketability cut production to one third of the 15,000 annual vol¬ 
ume hoped for in 1960. Democratic planning and attempts to 
please the public also delayed construction and thus increased 
eventual costs. Subsidies given in land price, low-cost loans 
and tax abatement were eaten up in rising costs of labor, materi¬ 
als, maintenance and operating costs. To maintain a $30 ceiling 
became more and more difficult. One Commissioner frankly ad¬ 
mitted, “We’re running to stand still.” One third of the city's 
families could afford only rents at or under public housing levels. 

In the fall of 1965, the voters of New York elected another re¬ 
form Mayor, Republican-Liberal candidate John V. Lindsay. He 
appointed a task force of experts from other cities to take a fresh 
look at the city’s renewal problems and to write a new prescrip¬ 
tion.* Their analysis suggested that in spite of all the tools and re¬ 
sources that were being employed, New York’s approach to a 
slum problem of such magnitude was like bailing out the ocean 

* Main proposals: a new super-administration for planning, housing and 
developments to include planning department, public housing, rehabilita¬ 
tion and codes; decentralized administrative units; concentration of physical 
and social renewal and housing resources on the city's three major slum- 
ghetto areas. 
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with a teaspoon. It seemed that only billions in federal aid 
could help New York City begin to get hold of the problem—the 
huge submerged slum communities of Bedford-Stuyvesant, Har¬ 
lem and the South Bronx. 


THE PRODUCTS OF MOSES 

Here, before looking at the approaches of other cities, we 
might ask: Did Moses’ end products justify the means? Given his 
great powers, and in spite of the limitations of his tools, could he 
not have done better? 

Moses, in 1960, felt that he had done his job: he had put “an 
active program into execution under the Federal Housing Act of 
1949,” as he stated in his letter of resignation to the Mayor. 

His literal Title I program did, indeed, give concrete form to 
the limitations and emphasis of the original Act; it reflected the 
bias toward material and fiscal values that was part of the Act’s 
approach to urban slums as well as of the country’s climate in the 
1950 s. But it was not possible to approach urban redevelopment 
as a mathematical formula or real estate operation. That thou¬ 
sands of slum dwellings were cleared, and that more privately 
financed housing and a stronger tax base were produced through 
Title I in New York than elsewhere, did not create public accep¬ 
tance of the new instrument. In Manhattan, the principal scene 
of Title I activity under Moses, as well as of the growing citizen 
revolt against him and redevelopment, wrecking balls and build¬ 
ing cranes were at work everywhere. At the same time, new slums 
were formed before the old slums were cleared. 

It was in Manhattan, the city’s heartland, that everyone—rich, 
poor and middle income—seemed determined to live, whether or 
not they could afford it. And it was here that developers most 
wanted to build. On that tight little island were nearly half the 
assessable values the city could tax to meet its meteorically rising 
budget and use to bond for new publicly assisted facilities and 
housing within state-imposed debt limits. There, too, were the 
greatest potential land values that could be captured or max¬ 
imized through private or publicly aided redevelopment. Much 
could have been done in Manhattan to stimulate and guide rc- 
ui mg using local urban renewal powers without federal 
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assistance—if there had been plans. (The City Construction 
Coordinator might have tried to elevate the level of public archi¬ 
tecture. ) 

The vast stretches of increasingly blighted Brooklyn, close-in 
Queens and the South Bronx—the homes of Manhattan dis- 
placees as well as poor newcomers * —were almost completely 
ignored under Moses. Private sponsors, even labor unions and 
philanthropic organizations, were not interested in projects there 
when locations in Manhattan, where most Old Law tenements 
stood, qualified for Title I designation.t 
But Moses was loathe to stop and evaluate. Custodial in his 
attitude toward the city, although he lacked the public’s man¬ 
date, and determined to realize his limited objectives, he carried 
his various schemes for the city under his different public hats 
and hardly let anyone else have a peek. 

To a good extent, it was possible for Moses to accomplish as 
much rebuilding as he did with Title I because national trends 
were working in his favor. The country’s economy, its executive 
concentration and new managerial structure, even jet transporta¬ 
tion and the population’s new age distribution all nourished New 
York. More than anything else, the local commercial boom and 
its ramifications set New York apart from the rest of American 
cities in the 1950’s. While other downtowns were dying, some 
40,000,000 square feet of new office space, much of it housing na¬ 
tional corporate headquarters, t were shooting up in New York’s 
hub, the throbbing section south of Central Park to the Battery. 
Along with the new headquarters came new executive suites, ad¬ 
vertising agencies and law firms, and all the other special services, 
amenities and white-collar jobs that accompany such top-level 
corporate concentrations. (New York also had more renewal and 
housing tools, such as tax abatement, than any other city.) 

Simultaneously, the demand for new luxury apartments and 
expensive converted units was created by the increasing number 

* In Brooklyn alone 500,000 white people left, and that many lower- 
income Puerto Ricans and Negroes moved in during the 1950’s. 

t Even Mitchell-Lama middle-income housing at $23 a room was hard to 
market, the Housing and Redevelopment Board discovered, if it was located 
out along Bruckner Boulevard in the Bronx, instead of in Manhattan. 

t More than 135 of the largest industrial corporations in America had 
their headquarters in New York by the mid-1960’s. 
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of couples over forty-five years old who were moving in from 
suburban homes now that their children were grown, unci bv 
young adults from across the country who were drawn by the 
new jobs and opportunities. 

But most of the billions that were being spent in private re¬ 
building and rehabilitation compounded the congestion of Man¬ 
hattan. There was no coordinated transportation and land-use 
plan to funnel all these activities in order to create a more livable 
citv. 

a 

Given the circumstances working in favor of New York, it be¬ 
comes clear that rebuilding action, especially at central Manhat¬ 
tan high rents, was not a defensible goal of publicly assisted rede¬ 
velopment. The institutional, unimaginative apartment develop¬ 
ments stamped out for Title I sites by “efficient” architects were 
not a notable aesthetic advance; some were hard to distinguish 
from New York’s public housing projects. Even the best seemed 
to rupture the fabric of the city. 

The squat Coliseum Hall, which should have been—and so 
easily could have been—an outstanding amenity on the south¬ 
west comer of Central Park, was instead an unfortunate monu¬ 
ment to Moses get-it-done style. At Lincoln Center, the opera- 
symphony-theater complex had considerable promise, but the 
overall project lacked significant urban design and visual integra¬ 
tion with its immediate surroundings and more distant points. 
On the west, the gigantic apartment house slabs would wall off 
the spectacular sunsets of the Hudson River and Palisades, while 
on the eastern side the project was surgically cut off by Broad¬ 
way’s speeding traffic. And it was not clear that New York’s cul¬ 
tural institutions would perform better as a result of their prox¬ 
imity to one another. Rather, there was some concern on the part 
of critics about cultural sclerosis. 


MEN TO RUN PROGRAMS 

As city agencies took on more responsibility for new housing 
and renewal functions and related social programs. New York be¬ 
gan running into a major municipal roadblock: This was a critical 
shortage of skilled manpower required to staff and carry out in¬ 
creasingly complex city government operations. The Brookings 
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Institution, reporting on a 1963 survey, stated that in New York, 
one out of every five budgeted positions was vacant, primarily be¬ 
cause of two factors: a pay scale not competitive with private in¬ 
dustry, and a poor image of city government. The difficulty of 
getting qualified people to take high administrative jobs at low 
pay was compounded by the high cost of living in New York; at¬ 
tempts to raise municipal salaries in order to compete for talent 
were met by objections from the news media, and other economy¬ 
conscious groups who were not as much interested in program 
execution as in saving money. 

Can a city today attract the talents needed to meet the 
demands of the new programs? Mediocrity at the technical- 
managerial level and lack of effective leadership at the top are 
major urban problems of today. 

Moses had some answers, or perhaps expedients, in his task- 
force approach. But governmental responsibility must accompany 
opportunity for individual innovation and the satisfaction of 
project execution. And some of the incentive and rewards of local 
government service have to be non-pecuniary. Ultimately, the 
Mayor must provide the overall drive—searching out, attracting 
to the city and then holding in its employ able public servants 
and administrators; he must give them and their programs high 
purpose and political backing. There are many hopeful signs that 
this is taking place in New York, and that the city will profit 
from the talents and programs developed in other, more civically 
advanced cities. 

As the number of poor, undereducated and ill-housed people 
who cannot meet their own basic living requirements or function 
adequately as workers and citizens grows, and as the city becomes 
more of a developmental and service agency, the need for capable 
people in government becomes increasingly urgent. 

New York’s powerful business leaders, whose concerns are na¬ 
tional rather than local, will probably continue to remain remote 
from city affairs as long as they do not feel the adrenalin kick of 
economic fear which has coalesced the power structure in other 
cities into the cause of civic betterment. For a long time. New 
York could ignore its poverty because the center of the city was 
booming. But the growing sickness—the multiplication of less 
able citizens paralleled by the loss of low-skill jobs—will also 
effect those who toil at the top in the nation’s corporate bazaar. 
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THE NEW COALITION ■ 
Pittsburgh’s Action Formula 
Saves a City 


During the immediate postwar era, the city that stood out to 

many as the symbol of hope for urban reconstruction was Pitts¬ 
burgh. 

Indeed, no city appeared more changed on first impression. 
The dramatic physical transformation that had taken place there 
since the late 1940’s was already apparent out in Allegheny 
County, as one arrived at tire region’s new portal—huge, marble- 
columned Greater Pittsburgh Airport, opened in 1953, with giant 
runways designed to handle transoceanic jets. From there, one 
motored toward the heart of downtown for seventeen nonstop 
miles over a new multilaned arterial expressway, past unscarred 
green countryside atypical of Pittsburgh. Not until the exit from 
the costliest link in this modern new approachway—Fort Pitt 
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Tunnel—blasted through a rocky Pittsburgh hillside, did one 
suddenly view the much-photographed, celebrated panorama of 
the new Pittsburgh” unfolding miles off into the horizon, in¬ 
stead of obscured, as before, even at the nearby tip of the Point. 

Smog, the traditional, gritty trademark of the Steel Capital, 
was gone. So were many other remainders of the past. Within 
the city's triangular heart, rising back from the forks of the Ohio 
Rivers two great tributaries, the Allegheny and Monongahela, 
the changes were most evident. 

At the Point, where the rivers come together, there was a green 
public park instead of the grimy, flood-battered industrial blight 
of warehouses, overhead rail freight trestles and tracks which in 
the late nineteenth century came to disfigure the site of Pitts¬ 
burgh's birthplace. There, the shores of the cleaned-up rivers 
were now lined with pedestrian walks instead of ugly freight 
barges and old wooden wharves. In summertime, concerts were 
held at this new public river-side. 

Just behind Point State Park, on land that had been similarly 
blighted, a skyscraper galaxy of colored metal and glass towers— 
some office buildings already complete and others on the way, 
apartment houses and a hotel in advanced planning—was being 
built in or designed for a park-like setting. These were the 
building blocks of the 'new Pittsburgh.” Even the dense older 
commercial core of the Golden Triangle was opened to the sky 
with a new public square on a cleared block of land. Next to it 
several more new office towers rose. By the mid-1950's, when 
other cities were just waking up to the extent of downtown de¬ 
cay, one quarter of Pittsburgh's business district was in the 
process of being rebuilt. The Golden Triangle, its older buildings 
steam-blasted clean of soot, had become a reasonable description 
of the city center's exceptional corporate-financial concentration, 
as well as an accurate name for its tax-paying ability. 

Still further back, just beyond the Triangle, all the century-old 
slum tenements were gone from the Lower Hill. In their places 
would rise the huge steel dome of a new civic arena, first struc¬ 
ture in what some Pittsburgh leaders optimistically expect to be 
their city's "new Acropolis.” A museum, theater and other cul¬ 
tural facilities were also planned. Renewal projects completed or 
under way in Pittsburgh and its environs included university and 
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industrial expansion, neighborhood rehabilitation, new housing 
developments and industrial research parks. These did not have 
so visible and dramatic an impact, however, as the prospect from 
the Point. 

From there, the environment seemed so transformed it was 
hard to believe that this was Pittsburgh, the city that just a few 
years before had been so sunk in dirt and decay. One needed to 
know the city as it had been to appreciate fully the extent of 
change. Street and office lights used to burn all day when river 
vapors rose and held the region's soft coal smoke in suspension 
over the city, casting a midnight gloom of smog throughout the 
day. Smog would turn office workers' collars gray by noon; cough¬ 
ing and colds were an unhealthy commonplace in Pittsburgh. 
Even in the suburbs, housewives had to wash curtains weekly to 
cleanse them of soot. Airline pilots had a particular dread of 
landing at the Pittsburgh field, with its “ceiling of black ink." 

Pittsburgh, the eighth largest city in the country, with a popu¬ 
lation just over two thirds of a million, seat of Allegheny County 
and center of a region of 2,500,000, seemed to hide in shame. 
Until the late 1940's, no new construction had taken place in its 
^PP^ssively drab downtown for nearly two decades. Forty per 
cent of the business district was blighted or vacant. This com¬ 
mercial stagnation was reflected in the steady downward slide 
since the early 1930 s of the Triangle's assessed valuations of 
some $18,000,000 a year. The drop was felt severely by public 
agencies and was reflected in their services. Real estate was the 
preponderant source of local revenues; the Triangle yielded not 
only one quarter of all such municipal funds, but provided the 
base for Allegheny County's taxes and those of the school district 
as well. 

Pittsburgh had never spent adequately on public facilities, 
much less on amenities. But by the mid-1940’s the extra munici¬ 
pal belt-tightening of the depression and war years showed up in 
city streets filled with potholes, obsolete school buildings, the 
few badly maintained playgrounds, narrow, rusty iron bridges 
spanning the rivers. Because of the city's unusual topography, 
downtown was a natural bottleneck for the ever-increasing vehic¬ 
ular traffic that had to cross these bridges and travel the narrow 
old downtown streets to get from one part of the city to another. 
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The threat of river floods, still not under control, also cast a pall 
on downtown Pittsburgh, discouraging new building or renova¬ 
tion. 

More ominous, although masked by the immediate prosperity 
from post-World War II orders, was the fact that Pittsburgh's 
great industrial plant was wearing out, and various new trends 
militated against its replacement there. Some old mills, over¬ 
worked during the war, were marked for abandonment, and Big 
Steel was planning to build production facilities near new na¬ 
tional markets in the growing areas of the West and South, in¬ 
stead of expanding in the Pittsburgh region. Another participant 
in the growing exodus, the Aluminum Corporation of America, a 
Pittsburgh-based giant, was moving two of its local manufactur¬ 
ing divisions to the Midwest. Westinghouse Electric Corpora¬ 
tion, also a prime Pittsburgh concern, had already regionalized 
much of its consumer production before the war. Now it was 
planning to move two Pittsburgh plants to other cities. Even 
some of the big glass mills, founded a century earlier in Pitts¬ 
burgh, were moving closer to consumer-oriented automobile 
markets. 

Not only were market locational factors working against the 
old Steel Capital; changed technology had reduced the demand 
and market for bituminous coal—once Pittsburgh's biggest draw¬ 
ing card for steel manufacture. Would the steel industry mod¬ 
ernize its huge old plants (the newest of them built in 1911) or 
withdraw? 

Another part of the economic problem was that the big cor¬ 
porations with headquarters in Pittsburgh were not able to at¬ 
tract the executive and managerial talent they needed. Some 
companies were talking of moving their administrative staffs to 
cleaner, more livable cities. Many of the community's most capa¬ 
ble young men and women did not return to their home town 
after the war. The lack of recreation facilities and of housing 
were chief among their reasons. The supply of decent homes in 
the middle-income range in Pittsburgh was actually far below the 
national average; over 40 per cent of the dwelling units in the 
area were rated substandard and overcrowded. 

That Pittsburgh was ill had been evident for a number of years 
before the war. But the efforts made to save Pittsburgh—to get 





: 114 '• CITIES in a race with time 

rid of smog, improve housing, do something about downtown 
and its traffic, even to preserve the historic Blockhouse at the 
Point by creating a park—were picayune, piecemeal, stymied by 
quarrels among opposing special interest groups and lacking in 
real power. The decay was also in the city’s top leadership. In the 
past, business had attempted to stem the tide by rigging rail 
freight rates. But those who had the biggest financial and politi¬ 
cal stake in the survival of the city and the region had not been 
sufficiently concerned or alarmed to improve Pittsburgh. 


THE PITTSBURGH FORMULA 

Pittsburghers soon came to refer matter-of-factly to their city’s 
postwar spurt of improvement and rebuilding as the Renaissance. 
National magazines were also impressed by the striking visible 
changes in downtown Pittsburgh’s appearance and its air, as well 
as by the new style of civic action. They seized upon the city as 
the best available answer to the revival of blighted urban areas. 
During the dozen postwar years, Pittsburgh became a mecca for 
elected officials, businessmen and planners from other cities who 
had become concerned enough about urban revitalization to look 
for useful examples. Delegations from several hundred American 
cities, as well as from abroad, visited Pittsburgh to study the 
city’s bold and wide-ranging use of redevelopment and other new 
instruments for urban improvement which it had devised—to see 
the new city center that was being built on the old. 

Businessmen were particularly impressed by the mathematics 
of Pittsburgh’s widely publicized commercial and industrial rede¬ 
velopment projects. The public subsidy and government outlays 
were very low compared to the new private investments these 
generated, and substantial new tax revenues were created as an 
important by-product.* The new program for urban improve¬ 
ment made economic sense to the visitors, and the fact that the 
projects had been carried out by the locality, without federal aid 
also had great appeal. Politicians were especially impressed by the 

* According to Pittsburgh calculations, in the first eight redevelopment 
projects $197,500,000 of private money was spent and a $175,000,000 in¬ 
crease in taxable values realized, while the per capita cost to each citizen 
was $1.40 per annum. 
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way physical improvements moved forward so expeditiously in 
Pittsburgh. 

Behind the rebuilding results was an equally publicized new 
civic action formula which the Pittsburghers had devised and 
which seemed to be the key to ending the stagnation that was 
laying hold of more and more old cities. 

The Pittsburgh formula seemed simple enough: first, bring 
together the top industrial-business leaders of the community in 
an organization to support a general program for overall commu¬ 
nity improvement; second, establish a cooperative working rela¬ 
tionship between them and the political and government leaders 
to advance specific projects. 

Actually, the formula was almost without precedent for Ameri¬ 
can cities.* Businessmen were prone to pronounce that munici¬ 
pal affairs should be apolitical, though in practice they had 
displayed their knowledge of the need for local political 
governmental cooperation to achieve corporate needs. The quasi¬ 
municipal organizations that they had sponsored were generally 
not designed to forward programs and projects benefiting the 
community as a whole or its residents. Instead, these groups 
helped promote the city to outside industry or protect local 
business interests and to trim public spending to the “efficient” 
minimum. Some businessmen backed regional planning organiza¬ 
tions, but these private bodies wanted power. Up to now, the 
businessmen had lacked a device or even a desire for constructive 
civic development action. Mayors were regarded by the private 
powers as little more than city housekeepers; they sought re- 
election by doing favors for “little people” and publicly eschewed 
a coalition with the top businessmen who bank-rolled their cam¬ 
paigns through party contributions. 

The Allegheny Conference on Community Development was 
new: a civic action organization whose members were the top 
local business and industrial leaders; the extraordinarily open 
coalition of Democratic Mayor David Lawrence with Republican 
banker Richard Mellon and top members of the Conference, 
working together for a better city, became celebrated. The civic 

* Probably the one notable exception was the Chicago commercial and 
political leaders" backing of the Burnham city plan of 1910, and their pro¬ 
motion of it to the public—a lesson lost on most cities, and an example 
soon discredited by the notorious grafting attendant to the plan’s execution. 
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agency and coalition furnished dozens of other cities with an 
example and workable pattern that could be applied in varying 
ways. The combination of organized power and politically op¬ 
posed forces for the new common goal was particularly praised. 
Pittsburgh introduced a new style of doing things for American 
cities, not only among business leaders but also among politi¬ 
cians. Lawrence, thrusting aside City Hall politics for a risky 
community improvement program, emerged as a civic statesman, 
was returned to the Mayoralty by increasingly larger votes and 
went on to be governor. 

The Pittsburgh approach was, in a number of ways, a notable 
advance over New York under Robert Moses; it was as unlike 
New York in style as it was in thrust. The program was not based 
on the abilities of one extraordinary administrator-builder. Pitts¬ 
burgh’s civic innovation reflected the top power that exists in 
many American cities, power that could be extremely helpful for 
urban improvement when made operative. Granted, power was 
far more tightly held in Pittsburgh than other cities and therefore 
could be brought into play more quickly and effectively. I* urther, 
the efforts of the Pittsburghers had more meaning for their city’s 
future than did New York’s. 

What is not generally understood, although it is basic to the 
success of their action formula, is how the coalition used its 
power to make the formula work. Indeed, a basic error made by 
many visiting delegations that tried to adapt the Pittsburgh 
formula was that they copied outward forms and not the less ap¬ 
parent, and far more important, substance of effective action. 

Still-—and this would prove to be as much a part of Pitts¬ 
burgh’s lesson as its new formula—the accomplishments of the 
Pittsburgh coalition clearly suggest the limitations to what top 
local public and private power working together can achieve 
when they are confronted by continuing rapid mid-twentieth- 
century change. Pittsburgh’s illness goes much deeper than the 
original prescription could cure. 

By 1960, there were 70,000 fewer young adults, the base of the 
working population, in Allegheny County than in 1950—a 29 per 
cent drop. The city’s total population fell by 9 per cent, from 
676,000 to some 604,000. This was the fourth highest central city 
decline during that decade in the nation, and this in spite of its 
Renaissance. And at the same time, sixty-five plants and 35,000 
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jobs were lost, while almost no new industry came in. Those 
which remained sharply reduced employment by adopting auto¬ 
mated production processes; steel was far below capacity. Mean¬ 
while, the inventory of deteriorated housing was changed only 
slightly. 

Does Pittsburgh have the potential for genuine urban revitali¬ 
zation? Can a great and humane city be grafted onto the phvsical 
ruins, the human scar tissue and the communal indifference—its 
legacy from the unrestrained industrial era? And can a region 
whose economy is overburdened with the hardware, and the ex¬ 
treme specialization of nineteenth-century basic industry, re¬ 
spond adequately to community challenges? A few original 
participants in the Renaissance, along with some new leaders, 
have been striving to find new, more adequate answers. Others 
have passed on, grown old, or run out of steam, and this may 
ultimately be beneficial. 

If, from the perspective of the mid-1960's, Pittsburgh's Renais¬ 
sance seems superficial or narrow when compared to the full 
dimensions of the job that still confronts the city, it is in part 
because we have all learned much more since then. Also, the 
nature of the problem has been changing. But we should not for¬ 
get that what Pittsburgh accomplished in the early days was 
herculean in light not only of its own heritage but also that of 
urban America generally. Pittsburgh by now might well be a 
ghost mill town had the coalition not formed and acted. 

If we tend to take Pittsburgh's original formula for granted, or 
disparage it as limited and simplistic, we should not forget the 
nature of such an innovation in the postwar decade, nor its sub¬ 
sequent influence on other cities' leaders. It is important to 
realize that the new coalition Pittsburgh evolved, and the power 
alliance that was formed, provided other troubled American 
cities with at least a starting point for a new civic tradition. Most 
cities have not yet gone so far. 

STEEL, MILLIONAIRES AND 
UNREMITTING TOIL 

There is a certain justice that Pittsburgh, which thrust the na¬ 
tion from the Jeffersonian age into the urban-industrial era, gave 
rise to a new civic approach to urban rebuilding. For Pittsburgh 
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was the most palpable example of the devastation wrought on 
American cities by rapid industrialization which disregarded 
human life, community welfare or urban amenity. 

Singularly blessed by nature in its location, topography anc un¬ 
paralleled access to raw materials then necessary for basic 
industry—iron ore, natural gas and bituminous coal—Pittsburgh 
was singularly abused by its exploitative industrialists. I resc 
curiously religious, hard-driving Presbyterians regarded the loca 
gifts of nature and the extraordinarily fortunate circumstance o 
timing as given to them by God; this allowed them to take with- 
out giving back. 

The city, situated at the great pre-rail river gateway to the 
West, started as a colonial trading post and fort. By the Civil 
War it was a diversified manufacturing town of small producers 
and skilled laborers that served the steadily increasing flow of 
migrants going West. Thus at the very time America was chang¬ 
ing manufacturing methods to steam and large-scale mass pro¬ 
duction, Pittsburgh was exceptionally able to convert to new 
methods and produce for new needs. (The city was practically 
sitting on top of the best coking coal in the country, the element 
whose proximity most determined the location of plants for 
smelting iron and making steel by the new blast furnace process.) 
It also found itself at the center of the nation’s population and 
enjoyed unusual natural advantages which facilitated distribution 
of its products. Moreover, it was uniquely equipped among cities 
f to provide for and profit from the Union Army s needs, 

Pittsburgh’s industrial entrepreneurs threw their genius, energy 
and wartime-acquired capital into obtaining the costly new 
equipment necessary to manufacture coke, steel and iron ore. 
Soon their mills were producing these indispensable ingredients 
required by America’s factories and railroads. By 1888, the 
region’s sixteen steel works produced two thirds of the country s 
crucible steel and one fourth of all its rolled iron, as well as one 
seventh of the world’s supply. Instead of its earlier diversification, 
over 60 per cent of its manufacturing employment was now in 
metals alone. In that period of intense concentration and func¬ 
tional specialization, Pittsburgh was the prime example of the 
age. 

Meanwhile, the local landscape and atmosphere were being 




The New Coalition 


: 119 : 


devastated. The huge steel works sprawled along the flatlands of 
the river banks, pouring industrial sewage into their waters, slag 
into the green valleys and heavy coal smoke into the air. The new 
methods of mass production no longer relied on the city's skilled 
Scotch, Irish and German. Rather, these workers were becoming 
a costly nuisance. As the heavier branches of metal-working grew, 
and required the cheapest possible labor, the big industrialists 
began to import from East Europe illiterate immigrants whose 
main qualifications were strength, endurance and a willingness to 
accept low pay, long hours and the subhuman working conditions 
in infernally hot and noisy factories. Such docile, unlettered blue- 
collar immigrants became the main body of Pittsburgh's and 
Allegheny County's population. 

Their lives were mean and drab. Living quarters were com¬ 
monly thrown up close by the mills, clustered at the foot of the 
plants like peasant hovels near a feudal palace. Other mill work¬ 
ers lived in tenements. Few had time or resources for anything 
beyond work and survival, and a nip on payday. The poverty and 
insecurity of their lives were intensified by the violent cyclical ups 
and downs of the heavy industry and mines. Layoffs and unem- ! 
ployment were common. No accident compensation or worker 
relief was provided, though one Carnegie mill was so dangerous it 
was called “the slaughterhouse." When workers protested condi¬ 
tions at the great Homestead plant by going on strike, the Gover¬ 
nor of Pennsylvania sent 8,000 national guardsmen to subdue 
and, if necessary, shoot the rebels. 

In this Pittsburgh of the late nineteenth century was forged 
America's sudden industrial eminence, many of the country’s 
giant combines and its great new fortunes. These rapid develop¬ 
ments were capped, in 1901, with the formation of U.S. Steel, 
the first billion-dollar corporation. 

What then occurred among the principal beneficiaries of this 
colossal merger was typical of what had been happening to indus¬ 
trial ownership in Pittsburgh for some time. No sooner had the 
forty new “Carnegie millionaires" turned their shares into con¬ 
vertible securities than most took themselves and their stocks 
away from the source of their wealth. They built showy palaces 
in New York and Newport, and flaunted in Europe and Florida j 
the wealth they continued to siphon off from the region. The 
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decision-making base for steel also moved away—to New York 
and the Morgan Bank. 

Behind remained “The Workshop of the Woriel," “The Forge 
of the Universe" “The Iron City"-as some people referred to 
this urban distillation of late-nineteenth-century America. 

Few visited this dingy capital of a black country except those 
who came to do business. But outside curiosity about Pittsburgh 
began to grow as the city sprouted steel and millionaires and as 
interest in social problems developed in the nation. A team of 
surveyors was dispatched there in 1908 by the new Russell Sage 
Foundation to find out whether this exceptional concentration of 
wealth had been of social benefit. In the eight-volume Pittsburgh 
Survey they reported: “Certainly no community before in Amer¬ 
ica or in Europe has ever had such a surplus and never before has 
a great community applied what it had so meagerly to the ra¬ 
tional purposes of life." 

Managers ran the giant plants in place of the vanished barons: 
but the twelve-hour day, seven-clay week continued. “The general 
law of the city is protracted, unremitting toil" for both labor and 
management, the survey found. The moralistic and materialistic 
tone that prevailed in the Calvinist city not only made work a 
way of life, but distorted it into a religion. Strikers, the survey 
reported, were considered “guilty of a certain impiety [which] 
might embarrass the momentum of a great business administra¬ 
tion." As factory managers held down workers 1 pay, the share¬ 
holders' dividends skyrocketed. 

The social surveyors saw a city moving ahead economically 
while its elite remained unconcerned about the contrast between 
unequaled industrial prosperity and an almost unbelievable neg¬ 
lect of life, health and physical vigor. Pittsburgh was character¬ 
ized by absentee landlordism as well as absentee capitalism. Just a 
few minutes' walk from the massive office skyscrapers winch were 
rising in the Triangle to house the growing sales and office activi¬ 
ties of the flourishing giant industries were festering slums. The 
biggest (absentee) tenement owner became, by a quirk, the city's 
biggest philanthropist; she bestowed her unoccupied estate, 
Schcnley Park, on the city after a civic leader visited her abroad. 
In the 1890'$ Andrew Carnegie, Pittsburgh's leading absentee 
capitalist, and one of the few who put anything back into the 
region, gave the city a generous shot of culture—a concert hall, 



The New Coalition : 121 : 


museum and art institute. But wealthy resident Pittsburghers 
continued to display a negative attitude toward culture and other 
amenities of life. Artists born there left; and hardly any middle- 
class public was fostered by the big, basic industrial combines. 
These provided all their own services and had little need for 
white-collar skills. 

A brace of Republican bosses ran the city—built its bridges, 
paved its streets, and contracted for street railways and other 
public facilities for their own personal enrichment at the heavy 
expense of the citizens. The ring which ran Pittsburgh was tied 
to the state ring, which in turn worked with the Pennsylvania 
Railroad, whose heavy embrace spread everywhere—from giving 
free passes to sympathetic rural legislators to special freight rates 
for industry in favored localities (Pittsburgh being top among 
these). 

Lincoln Steffens, another visitor drawn to study this urban 
phenomenon, found Pittsburgh in 1903 “a growing town too busy 
for self-government. 77 Most industrialists 7 interest in local affairs 
was limited to taking care of their own corporate needs, which 
they could do more easily by dealing with the Republican bosses 
than with the elected representatives in city council. Local mer¬ 
chants and the small professional class naturally deferred to this 
elite on whom and on whose style of self-government they were 
dependent. 

Early twentieth-century improvement drives—governmental re¬ 
form, city planning—had a vogue, but nothing seemed capable 
of altering the city's physical or social mold. As it “prospered, 77 
Pittsburgh continued to grow without plan or community¬ 
mindedness. Its steep slopes were covered helter-skelter with 
cheap frame houses that were reachable only by a long climb up 
rickety wooden staircases from the streets below. Factories ex¬ 
panded into attractive residential neighborhoods and drove the 
residents to the suburbs. Choking coal smog was pervasive, and 
the decaying wreckage from the late railroad wars cluttered up 
the city's gateway at the Point. 

THE MELLON EMPIRE 

One of the few powerful families that evidently could stomach 
the environmental horrors, and in fact stayed and even profited 
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mightily by them, became the financial kingpin of the city. This 
familv/curiously unknown outside Pittsburgh, was the Mellons. 
Their dynasty, fortune and first bank, T. Mellon and Sons, were 
founded by Judge Thomas Mellon (who arrived there with 
ninetv-nine cents by foot from Poverty Point, his home town 
twenty-one miles away) in the early nineteenth century. By the 
end of that century, the Mellons had made many millions out of 
the demand for Pittsburgh's produce, and had bought out 
smaller local tycoons who preferred to take their millions and es¬ 
cape the smoke and grime. Economic booms and busts of the 
early 1900’s further increased their fortunes, as the Mellons’ new 
Union Trust foreclosed on the weaker of the companies that they 
helped finance. 

Andrew Mellon, Thomas’ son and successor, and the guiding 
force behind the Mellons’ extraordinary growth to billionaires in 
the early 1900’s, apparently had as much dislike for his fellows as 
he had disregard for the common laborer, and was rarely seen 
even by his peers in their clubs. The fact that his wife and chil¬ 
dren went more and more often to Europe without him did not 
seem to disturb the financial genius who lived in increasing isola¬ 
tion in his gloomy castle on Forbes Street and quietly directed his 
vast empire from his bank office. Little of this family story was 
chronicled or publicized; even the fact that Andrew’s wife di¬ 
vorced him was kept secret. The local press was well ordered, and 
the Mellons owned a good share of the papers’ underlying mort¬ 
gages. 

Much of the family’s spectacular rise to huge fortune and local 
industrial control came through lending venture capital to young 
manufacturers with promising new products and a need to ex¬ 
pand. Not only had the Mellon bank helped finance Plenry 
Frick, the Pennsylvania and other railroads, and steel companies. 
It also backed and came to partially own or control the Gulf Oil 
Corporation of America; the Koppers Corporation, a large manu¬ 
facturer of coke by-products; Pittsburgh Plate Glass; Pittsburgh 
Consolidation Coal, largest in the country; and Westinghouse 
Electric Corporation. It was natural for some to be centered in 
Pittsburgh, where certain manufacturing resources were to be 
found. But the availability of financing there was also crucial, and 
the Mellons liked to have their companies near the bank. In 
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effect they demanded, as an extra price for their backing, that all 
their companies be headquartered in Pittsburgh. This factor was 
to have great significance for the city's post-World War II 
Renaissance. 

Equally important, Andrew Mellon came to exert extraordi¬ 
nary control over local politics. Originally, the state’s Republican 
bosses paid regular visits to him and he, in return for their sym¬ 
pathetic actions on such matters as keeping a low tax rate for 
Pennsylvania manufacturers, supported their candidates gener¬ 
ously. But during the 1910’s these bosses died, and Mellon acted 
to put the anarchic party back in line—and to keep taxes on 
industry low. 

One key to the Mellons' growing political influence, then and 
later, was that Andrew placed his companies' heads in key party 
roles—including even chairmanship of the Republican State 
Committee, which he gave to a nephew who was president of 
Gulf Oil. Mellon personally headed the Allegheny County Re¬ 
publican Committee until he went to Washington.* In this way, 
the Mellons served not only as the behind-the-scenes powers and 
financial mainstays of the dominant machine in the Pittsburgh 
region and much of Pennsylvania, but also as the party's political 
front—and as a prime target for the frustrated Democrats. 

During the 1920's growing property values from the office 
building boom in the Triangle were not tapped to help improve 
the average Pittsburgher's living conditions. Instead, municipal 
neglect increased, and so did slums. This was documented by the 
Pittsburgh Housing Association, a small civic organization that 
was formed by a handful of social reformers and university pro¬ 
fessors. Its first annual report, published in 1928, remarked on 
the littered streets, wrecked houses and overflowing garbage cans, 
even on the edges of parks and better residential areas. It stated 
that "in summer, 'odors of the middle ages' [had] led a recent 
immigrant to say she didn't like 'the smell of America.' " 

* At sixty-five, with his wife having left him and his close friend Henry 
Frick dead, Andrew evidently came to desire public recognition more than 
just making more money. He was by now one of the richest men in America, 
and after he, virtually alone, wiped out the national Republican party’s def¬ 
icit of $1,600,000 following Harding’s campaign, he was appointed in 1921 
as Secretary of the Treasury of the United States, although his name was 
as little known to the new President as to the country at large. 


: 124 • CITIES IN A RACE WITH TIME 

The big industrialists and bankers who had not fled the region 
now lived in exclusive suburbs, or as far as fifty miles away by 
motor car in fox-hunting Ligonier. But the city had not lost in¬ 
terest for visiting journalists. R. L. Duffus, in a scathing article 
entitled "Is Pittsburgh Civilized?” published by Harper's in 1930, 
described the city as a "glorified and incongruously pious mining 
camp.” He reported that the "city's masters . . . the little group 
of Scotch Presbyterians who regard themselves as having been 
elected by Providence to be . . . and who are, in fact, its mas¬ 
ters,” still retained control, and regarded labor as "just another 
raw material, to be bought as cheaply as possible.” 

To these opinion makers, he wrote, "culture or anything else 
which does not produce dividends [was] superfluous ” (Accord¬ 
ing to the author, there was not even a decent nightclub in 
town.) "What have the rulers of the city done with the civilizing 
power that is so abundantly theirs?” he demanded. “Pittsburgh 
has the wealth to buy a high degree of civilization. It remains on 
the whole barbaric.” 


A TIME FOR SELF-EXAMINATION 

The depression shook Pittsburgh's arrogant prosperity to its 
roots, and the New Deal ripped in two the area's traditional 
business-political hegemony. By 1936, the local Democratic party, 
using the Mellons and the low-tax Pennsylvania Manufacturing 
Association (which the bankers supported) as their whipping 
boys, had completely captured control of the city and the countv 
government—both for the first time since the Civil War. Also, 
for the first time since the 1860's, the steel industry faltered seri¬ 
ously. 

Although those in business power would not acknowledge it 
until the 1950's, Pittsburgh's national steel supremacy had started 
to peak off even before World War I. Total manufacturing em¬ 
ployment had begun to slip behind the national growth rate by 
the turn of the century, when Pittsburgh had seemed most 
booming. In the dark days of the early 1930's both the huge steel 
mills and the region's cavernous coal mines were shut clown for 
weeks on end not only for lack of orders, but also by labor union 
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strikes, carried out bitterly but this time successfully under the 
protection of new federal legislation. 

Downtown Pittsburgh stagnated then, too. On St. Patrick’s 
Day of 1936 the center of the Steel Capital was literally on the 
verge of drowning, as the river waters, rising twenty-one feet 
above flood level, poured in over the main downtown streets, tak¬ 
ing days to recede, and causing many millions in property dam¬ 
ages and losses. No force could hold back the rivers then; nor did 
any liaison exist to draw the separate parts of the ailing city to¬ 
gether for regenerative action. 

These changed times gave pause to some of the community’s 
business leaders as they gathered to commiserate in their gloomy 
downtown Duquesne Club, or out at the Rolling Rock Country 
Club. Some of these men were part of a new generation of indus¬ 
trialists who had inherited control of Pittsburgh industry from 
the aging or deceased barons. One of them—in fact, top among 
them—was Richard King Mellon, nephew of the recently de¬ 
parted Andrew. Richard, a modest, earnest and retiring man, had 
recently, at the age of thirty-eight, become head of the by now 
$3,000,000,000 Mellon empire, which his cousin Paul, Andrew’s 
artistically inclined son, had declined. 

R. K. Mellon now sat on the boards of over twenty corpora¬ 
tions, some of the nation’s greatest, and the mainstays of Pitts¬ 
burgh’s economy. In addition, the Mellon Bank and Trust Com¬ 
pany was first in assets in Pittsburgh and fifth largest in the coun¬ 
try. Whatever happened in Pittsburgh deeply affected the Mel¬ 
lon family’s fortune. Little in Pittsburgh could move without 
them. 

Along with his immense business responsibilities, the new ruler 
of the Mellon empire accepted a civic job in 1941, as president 
of the Pittsburgh Regional Planning Association. Richard’s fa¬ 
ther, quite a different cut of man from his brother Andrew, had 
helped to organize this privately financed planning body in 1918. 
But the achievements of the agency, which had become almost 
dormant, were so insignificant that most Pittsburgh businessmen 
had long since lost interest in it or in planning. 

Just a few years before Mellon became president of the organi¬ 
zation, however, a new staff director from outside, with new, vital 
ideas, had been brought in to run it. Wallace K. Richards, a 
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former roving correspondent in Europe and an art critic, was 
fresh from service in several New Deal agencies where he had 
planned new communities and developed conservation programs. 
For Pittsburgh, Richards became the sand in the oyster, the new 
personality who would develop the germ of the “new” city. 

Richards concluded that Pittsburgh needed an umbrella civic 
organization composed of the top interests in the city—those 
whose investments depended on its future. Such a body could 
help overcome the jealousies, clashing special interests and petti¬ 
ness which had thwarted so many community improvement 
projects in the past, and could develop and forward needed new 
programs as well. 

Richards' ideas interested Mellon. But soon Pearl Harbor came 
and Mellon left the city for government service. The proposed 
new organization, like many New Deal-inspired schemes, seemed 
destined not to see daylight. 


TO SAVE PITTSBURGH 

But for Richard Mellon, as for many other Pittsburghers who 
went off to service, World War II offered sharp and disturbing 
new perspectives. Returning home on leave, they found the city 
they had accepted before unbearably drab and grimy. Its air was 
even worse now, clogged with the choking smog of war busy 
mills. One story relates that Mellon's wife told him she did not 
want to come back to live in Pittsburgh. Another, that she had 
declared her home to be wherever Richard lived—“But couldn't 
you do something about the smoke?” 

It was becoming apparent to the city’s top private citizen that 
unless something were done to improve Pittsburgh, it would 
gradually be abandoned, and the Mellon fortune would be 
jeopardized. It was clear that the war prosperity was only tem¬ 
porary. 

Early in 1943, Mellon called together in Washington a small 
group of his advisors and intimates, Richards among them, to 
discuss what could be clone to save Pittsburgh. Specifically, they 
were to find ways to keep industry there and to encourage new 
concerns to move offices or locate plants there. 
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Now that the economic base that had produced their fortunes 
was in grave danger, Pittsburgh’s tight group of business leaders 
began to concern themselves with using their power not just to 
milk the city, but to improve it. At this time Wallace Richards’ 
community organization proposal took hold. 

Soon after this meeting, the top industrialists, as well as leaders 
of labor, civic organizations and local educational institutions re¬ 
ceived invitations to a luncheon to help establish a new civic 
agency, the Allegheny Conference on Post-war Planning. They 
were informed that its field of action (for it was to be concerned 
with action, not—in spite of its title—just planning) was to be 
not only the city but also the region. 

The Allegheny Conference had no precedents, and the new 
organization got off to a vague, academic start. Studies of the 
area’s wide-ranging ills and possible cures—from flood control to 
housing and redevelopment—seemed to be the principal action. 
“At the end of eleven months,” the Conference minutes read, 
“. . . we have eleven committees.” Inertia and disillusion threat¬ 
ened. 

A strategy for action was needed. This was supplied initially by 
Park Martin, a shrewd and hard-headed former country engineer, 
who in February 1945, became the full-time paid executive direc¬ 
tor of the renamed Allegheny Conference on Community Devel¬ 
opment. Martin, who previously had been the elected (Republi¬ 
can) Burgess of a suburban township (a position similar to 
Mayor), as well as staff director of the official Allegheny County 
Planning Commission, understood community politics as well as 
technical planning. Originally he had been chairman of the Con¬ 
ference’s Steering Committee. Now he set about activating the 
civic organization. 

One of Martin’s new rules was that only heads of the corpora¬ 
tions and institutions that were Conference members would 
attend executive board meetings and sit on subcommittees. Their 
deputies could not substitute for them. Further, instead of com¬ 
mittees doing the Conference studies, these would be carried out 
by a full-time technically qualified staff which would report to 
and advise the members. The members would then determine 
action. Such a staffed operation would require a budget of 
$355,000 for the first three years, Martin estimated. Tire Confer- 
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ence members were taken aback, but they accepted his advice, 
and the necessary funds were raised. 

Martin recognized that the Conference's single biggest contri¬ 
bution probably would be in giving the necessary “power” back¬ 
ing to advance community projects. He also believed that one of 
its greatest strengths would be in having a comprehensive pro¬ 
gram; if all the projects fit together, he reasoned, it would be 
easier to defend and push any single one of them. 

In order to earn the indispensable confidence and support of 
the top private business leaders, Martin also recognized that the 
Conference had to show visible results, and soon. The city and 
county had had six master plans since 1906—all of them pigeon¬ 
holed, largely for lack of funds. 

Thus he decided on two other rules: a project would not be 
undertaken unless some body, public or private, had first agreed 
to put up the money to pay for its execution; and execution of 
key projects would be given precedence over making long range 
plans. 

But regional planning agency director Wallace Richards also 
served as secretary of the board of the Allegheny Conference and 
thus helped to coordinate the new action agency with the older 
planning body; in this dual capacity he did much of the 
planning. Conference Director Martin also consulted with Rich¬ 
ards on priorities. One need was the alleviation of traffic down- 
town, especially if new corporate offices were to be built there. 
Richards and Martin agreed that it was necessary to build new 
arterial expressways with connecting bridges; these would divert 
through-traffic around the constricted business district and ease 
the way of those headed there. The abatement of smoke was also 
essential for new downtown growth and to improve the general 
environment—and had to be accomplished at the earliest possi¬ 
ble date. 

These projects would require the expenditure of vast sums <»f 
as yet unallocated public money, and the exercise of tough gov¬ 
ernmental power. Just to get the costly initial leg of the express¬ 
ways built would first require a large shift in state allocations to 
the region. To build a modern expressway over Pittsburgh's 
rough and rocky terrain would cost an estimated minimum'of 
$5,000,000 a mile. But since Pittsburgh and Allegheny County 
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had turned Democratic, the Republicans who controlled both 
the legislature and the state purse strings had displayed a nig¬ 
gardly attitude toward the region’s needs, and had only spent $2 
to $3,000,000 annually on all of the area’s state-financed public 
facilities. Even without taking into consideration Pittsburgh’s 
new needs, this allocation was inequitable. Local motorists paid 
the state twice that sum in vehicle registrations and gasoline taxes 
alone. 

To change these allocations just for the expressways would re¬ 
quire political pressures on, and action by, state bodies. It began 
to be increasingly evident that state action would also be required 
in a number of other areas to achieve many local improvements 
desired by the Conference and long overdue. 

The problem was how to get action, even by local government. 
Pittsburgh’s Democratic Mayor Cornelius Scully had as little 
liaison with the Republican administration or legislature in Har¬ 
risburg as the Allegheny Conference had with the local Demo¬ 
crats at City Hall. In fact. Mayor Scully had stayed at a leery 
arm’s length from the new Mellon-backed body. Meanwhile the 
chairman of the Conference, then a university president, told 
Park Martin that he would have nothing to do with “any damn 
politician,” Republican or Democratic. Yet Martin knew that 
political backing was the sine qua non of success. The Confer¬ 
ence could plan, promote, coordinate or help persuade, but it 
lacked the government power required to create agencies and 
public funds to execute projects. Martin also knew that Richard 
Mellon, who was the main source of Republican campaign funds 
in Allegheny County, had an immense capacity for influencing 
state action. 

Any member of Pittsburgh’s top power, it is said, would lis¬ 
ten to any other, sooner than to a professional. Martin, no doubt, 
was a notable exception. But the return to Pittsburgh in the sum¬ 
mer of 1945 of Mellon’s legal counsel, Arthur Van Buskirk, pro¬ 
vided the support necessary to implement the Conference direc¬ 
tor’s approach to getting results. Van Buskirk, originally a Phila¬ 
delphian, now had an additional role in Pittsburgh: that of 
overseeing the Mellon family’s varied financial and civic interests. 
In this new capacity, he moved into the Republican County 
Committee as chairman of its finance committee. He became 
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Mellon’s representative on the Allegheny Conference (Mellon 
himself was not a member), where he took on chairmanship of 
the subcommittee assigned to make the historic site of prerevolu¬ 
tionary Fort Duquesne into a public park. 

To nonresidents, and even to many who live there, Point State 
Park may have seemed a frill, a green bow on a still rotten 
package. But to many civic-minded Pittsburghers, the historic site 
had great symbolic significance, and it was a terrible eyesore at 
the city’s projected new approach. For decades, plans for the park 
had been repeatedly frustrated, mainly for lack of funds. Kxecu- 
tion of this centrally located project would indicate that some¬ 
thing could be done to improve Pittsburgh. 

Moreover, as the Conference’s highway plans began to take 
shape, it became evident that since some new routes would enter 
the city over bridges near the Point, to give vehicles ready access 
to downtown, the two facilities should be integrated and proceed 
simultaneously. But the price of executing these initial projects 
was high. To build the Pcnn-Lincoln Expressway would require. 
Conference technicians estimated, an initial $57,00(1,000 (ulti¬ 
mately, with inflation and rises in construction costs, the twenty- 
mile artery came to over $200,000,000); and to reclaim the land 
at the Point for the park would cost another $4,000,000. 

Arthur Van Buskirk went to Pennsylvania’s Republican Gov¬ 
ernor Edward Martin and told him that when Allegheny Countv 
received its fair share of state funds for highways, the park and 
other purposes, the community’s business leaders would have 
more money for the party. 

The Conference, a tax-exempt organization, claimed non- 
partisanship. Nonetheless, when Governor Martin informed its 
leaders that he would support them and assure funds for the 
expressway and park by executive order, they asked him to 
announce the projected and unprecedented plans for state spend¬ 
ing on Pittsburgh in late October, hoping this would help the 
Republican candidate for Mayor in the city’s forthcoming elec¬ 
tions. b ■ 

. However, the ground was cut from under them bv the opposi- 
tion’s nominee, Democratic state “boss" and County Committee 
Chairman, David L. Lawrence, who openly declared that he was 
delighted that the state was at last going to do something Mr 
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Pittsburgh. Furthermore, Lawrence announced, in a statement 
that made front-page headlines and dumbfounded the leaders of 
the Conference that, if elected Mayor, he would work to support 
their program. 

THE COALITION FORMS 

What a surprise this stand was can be appreciated by the fact 
that Lawrence, a career Democrat from the age of fourteen, and 
the party's County Chairman since thirty-three, had been 
brought up in the "hate Mellon" tradition. Lawrence had be¬ 
come the most powerful political figure in the Pittsburgh region 
and in Pennsylvania Democratic politics in the 1930's by deliver¬ 
ing the county, then the city and state to the Democrats. A State 
Committeeman as well, he had become known as a "king-maker” 
in the national party by swinging the necessary convention votes 
to Franklin D. Roosevelt for the presidential nomination when 
Alfred E. Smith appeared to have turned too conservative for 
Lawrence. 

Even the Mayoral candidacy of Lawrence was a surprise, tie 
laad never before run for public office and, aside from brief public 
service as Secretary of State of the Commonwealth in 1934, he 
had always stuck to what his aides euphemistically called political 
management, supporting himself with a prosperous insurance 
business. But in mid-1945, ailing Mayor Scully was to retire, and 
the Democratic leaders in Pittsburgh could not agree on a new 
candidate. 

The one thing an entrenched professional politician tries to 
avoid is a debilitating primary fight. It is said that Lawrence let 
the party persuade him to run even though he felt that a boss 
seeking elective office might prove a liability. 

Another seeming deterrent to his accepting the nomination 
was that to be Mayor of Pittsburgh offered so little honor. Pitts¬ 
burgh was the butt of endless jokes—a "city of apologies,” as one 
local put it. To assume this office appeared a step down for Law¬ 
rence.* But guided by shrewd and progressive advisors, Lawrence 

* When Lawrence told New York’s Mayor La Guardia that he was run¬ 
ning for Mayor of Pittsburgh, the peppery “Little Flower" shot back, “You’re 
a damn fool.’’ 
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decided to run on a new kind of mayoralty platform—one that 
would elevate both the office and the city. What Pittsburgh 
needed at City Hall, he declared, was political leadership, not 
just housekeeping or management. To create a different image of 
himself, and to gather specific ideas for the necessary improve¬ 
ment of his community, he visited several cities where rebuilding 
programs were already under way. His itinerary included New 
Tork City, where he met some of Robert Moses’ builder- 
planners. One of them inquired whether Lawrence knew Wal¬ 
lace Richards, the regional planner, and suggested they get 
acquainted. 1 b 


As soon as Lawrence returned to Pittsburgh, he phoned Rich¬ 
ards Lawrence was immediately impressed and excited by 
Richards’ vision of a rejuvenated Pittsburgh. “Wally could dream 
up things we staid Pittsburghers couldn’t see,” he recalled. As a 
result of this meeting, Lawrence determined to work with the 

Conference, if he were elected—in spite of its heavily Republican 
sponsorship. 1 

When the region’s leading political power publicly backed the 
businessmen-planners’ program, he gave it a prominence that it 
had lacked before. His campaign pledge and subsequent support 
° . e program in office would also provide essential, hitherto 
missing, muscle. It was out of this decision that the new Pitts¬ 
burgh formula began to take shape. 

Lawrence was elected, but by a very slim margin, and his at¬ 
tention the first year m office was claimed largely by local prob¬ 
lems of postwar readjustment in the area. Prominent among 
them was a rash of strikes against various industries and citv 
agencies, which he proved successful at mediating. But it did not 
seem that his fine campaign pledges for improving the region 
would soon be realized. S 

wcrMvf f the I CeneS ’ dUring that time ’ however ' the foundations 
were laid for the new compact between Pittsburgh’s key political 

and business powers. Arthur Van Buskirk and Allegheny Confer- 

forthem 0101 !-?^^ 1 ^ !? UP 3 Serics ° f <l uiet little luncheons 

Bust; v u 0DS dlmng r00m ' Present we re what Van 

Buskirk called the handful of men in the city, county and state 

w o could say Yes’ and 'No' ” to the emerging program. They 
were Democrats Mayor Lawrence and Allegheny County' Com 7 
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missioner John Kane, then also Democratic leader in the county; 
Richard Mellon and Van Buskirk; Republican Attorney General 
of the state James Duff who would soon—with Mellon’s help- 
become Governor; and the staff directors and planners of the two 
key community agencies. Park Martin and Wallace Richards. 

By sitting down together in this manner, these decision-makers 
could discuss and decide in an hour’s time what programs to 
push and how to pay for them. They could also iron out conflicts 
which they, as political opponents, might ordinarily have. All be¬ 
lieved that this program was, and of necessity must be, non¬ 
partisan; they were determined not to let it become a political 
football, recognizing that the cooperation of opposing parties was 
essential to their wide-ranging, interrelated plans. 

But even local two-party support and gubernatorial backing 
were not enough. For some of the most decisive first steps would 
have to be taken in the state legislature when it met in its next 
biennial session in Harrisburg in 1947. Local governments in 
I ennsylvania had to ask the state body for a ridiculous number of 
special local powers before they could act. The broad gaps that 
existed in the rights granted to Pittsburgh by the state would pre¬ 
clude much of the revitalization program unless these could be 
removed by legislative action. Thus, the Conference staff care¬ 
fully drew up, with legal counsel, the laws they wanted passed in 
Harrisburg the following year. 

It was during this period, also, that Van Buskirk went to 
Mayor Lawrence and proposed that the city establish a redevel¬ 
opment agency that could exercise eminent domain for rede¬ 
velopment under the new state law, and that he appoint to its 
board leading citizens, naming himself, Lawrence, as the chair¬ 
man. 

This ^unorthodox suggestion momentarily nonplussed the 
Mayor. “I’d be laughed out of town if I appointed myself,” he 
replied. Evidently, the Mayor had not yet fully grasped the basis 
of urban rebuilding—the essential collaboration of political and 
business leaders. In fact, he thought that the banks, the insur¬ 
ance companies and other private investors that Pittsburgh 
needed for its redevelopment would be frightened off by his own 
political stamp. And he knew that he, personally, and even in his 
elected role, lacked the entree to the moneymen. He believed 
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the business leaders were needed for this. Further, he was con¬ 
cerned that if a Democratic administration were to take private 
property for redevelopment, local business people would label the 
program “socialistic” and state Republicans would block the 
needed new legislation. To make such a radical program accepta¬ 
ble in Pittsburgh, according to his experience, the Mellon stamp 
was necessary. Thus, Van Buskirk seemed the logical person to 
chair the new agency. 

But Van Buskirk reasoned differently: “If wc condemned 
people’s properties, it was better for the Mayor with his popular 
following to be responsible, rather than someone with the 
Mellon or U.S. Steel nameplate." He urged the Mayor to take on 
the position, promising to seek the support of the Chamber of 
Commerce and the newspapers. And as part of the buildup, the 
Conference passed a resolution, duly publicized, requesting the 
Mayor to appoint himself. 

Lawrence worked out his end of the quandary by naming Van 
Buskirk vice-chairman. The other members of the new Pitts 
burgh Urban Redevelopment Authority, whose appointment he 
announced in November 1946, were Lester Perry, retiring presi 
dent of Camcgie-Illinois, U.S. Steel’s largest operating company; 
Edgar J. Kaufmann, president of the city’s leading department 
store and a civic leader; and Democratic Councilman William A. 
Stewart. The bipartisan top political and private power composi¬ 
tion of the Redevelopment Authority—actually Democrats 
formed a minority—indicated publicly, for the first time, the 
nature of the new coalition of business and government which 
was to push the Renaissance programs. 

SMOKE CONTROL 

The first time that the new coalition applied its combined 
strength was in seeking the abatement of coal smoke. This Ions' 
needed action cut to the very heart of the city’s economy anil 
folkways. 

Pittsburgh’s soft coal fueled the giant blast furnaces of its steel 
mills, stoked the engines of the essential freight rail carriers, 
warmed the homes of its workers and gave direct employment to 
thousands of men. Local custom had it that smoke was’good for 
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you, a line propagated by the Mellon Institute for many years 
Smoke was a sign of prosperity: the mills—and the people too 
-were working. A little dirt, it was held, never hurt anyone. 

But Pittsburgh was choking to death on its coal smoke. Smog 
was costing residents alone an estimated $10,000,000 a year 
directly—m ferodously high bills for cleaning clothes and house¬ 
hold furnishings, medical expenses, lost work days for colds and 
sinus infections, ruined store merchandise. Smog was also keep¬ 
ing from the community untold millions of dollars in new capital 
investment, m real estate and industry. It certainly made Pitts¬ 
burgh an unattractive location. Yet the city had lived with the 
smog—and with anti-smoke committees and even ordinances— 
for generations.* 

During his Mayoralty campaign Lawrence—in spite of warn¬ 
ings by some advisors that it would be political suicide-had 
pledged to put into effect the abatement ordinance which the 
City Council had finally passed in 1941, but then had had to 
shelve after Pearl Harbor. Pie was convinced that Pittsburgh 
must immediately get rid of coal smoke if it were to survive. And 
he knew that householders forced to comply with the ordinance 
wouM ultimately be able to save money in heating, cleaning and 
medical bills by using the more efficient (though initially more 
expensive) low-volatile fuels or converters that would be neces¬ 
sary under the bill. But it was difficult to convince them of this 
To complicate matters politically, the ordinance called for home- 
owners to comply sooner than industry, which would have to 
order and to install elaborate and costly new equipment, which 
the Mellon Institute now helped develop. 

As October 1, 1946, the date for home enforcement of smog 
abatement, drew close, pressures to soften his stand were brought 
upon the Mayor from almost every side—from steel workers who 
feared loss of their jobs if industry decided to move away from 
the area rather than comply; from coal miners whose future al¬ 
ready was shaky; from Democratic businessmen who were soft 
coal suppliers; from homeowners and landlords who would have 
to pay for converters or new gas heating systems. There were also 


* T 11 ® n t °" m T ’ s Bur gess proposed a smoke control ordinance for the first 
time m 1804. In the 1890’s, a native wrote that “soot, grime and black dirt 
covered everything. Every cleanly Pittsburgher learned not to touch his face.” 

















! 136 1 CITIES IN A RACE WITH TIME 


problems of assuring an ample supply of alternate fuels, but the 
Conference staff and members helped overcome the shortage. 

Then, in an effort to force indefinite postponement of smog 
control, the local coal interests threatened to boycott Pittsburgh 
industry. Here Richard Mellon (briefed by Conference mem¬ 
bers) moved in to use his power as a director of Consolidation 
Coal, the biggest of the fuel suppliers, to make them withdraw 
their threat. 

Still the railroads were able legally to ignore the ordinance and 
thus sabotage its effectiveness, as they could fire up their engines 
out in the county without violating the city law. To get their 
compliance, as well as that of the county mills which produced 
much of the coal smoke, would require a state law. 

Thus, one piece of the “Pittsburgh package” of enabling legis ¬ 
lation drafted by the Conference to implement its programs, and 
to be presented for action at Harrisburg in the winter of 1917, 
was a bill for smoke control in the county. 

This was potentially the most explosive of the nine laws the 
Pittsburghers sought, but several others were also sure to en¬ 
counter fierce opposition. The Pittsburgh real estate hoard was 
already pressuring the legislature to reject two other bills—one 
that would allow the city to create a Public Parking Authority, 
the first agency of its kind in the country; the other, indis¬ 
pensable to the city’s first redevelopment project, to permit 
insurance companies to invest in real estate in Pennsylvania, an 
enterprise not then permitted.* 

Pittsburgh’s informal steering committee shrewdly reduced 
opposition. For example, they commissioned outside experts 
to study the proposal for the Parking Authority; then worked to 
gain joint public backing locally for the measure from six sqvirito 
emc and business organizations which might have caused trou¬ 
ble. Van Buskirk briefed the Governor on the package and c\ 
pressed Mr. Mellon’s desire for his cooperation. Caucuses weu- 


* Less controversial measures in the package were a bill to set im 1 
wide refuse disposal system and charg? communities te V tl• t v 
bdl to let the county create a Transit and Traffic Commission to k , 
transportation; another to let Pittsburgh create a Department of I’-uU ' 
“'f both Ktobnrgb and to anbnrlS broaden ,K”,: A™ l i S 
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held for legislative members of each political party in the region 
by their leaders. 

Then, almost on the eve of the biennial session, a dinner was 
held for all state senators and assemblymen from Pittsburgh and 
Allegheny County—both Democrats and Republicans—to ex¬ 
plain the benefits of the various measures in the package to the 
region and their constituents, and to try to secure bipartisan sup¬ 
port at Harrisburg. At this unprecedented gathering, some Re¬ 
publican legislators complained that the proposed municipal 
parking garages would compete with private initiative and put 
“the little guy 77 out of business. Another voiced concern that the 
Democrats would get all the credit for the legislation. Mayor 
Lawrence told him, “If you want to help me politically, oppose 
the bills. The Governor will sign them anyway/ 7 The region's 
delegation went to Harrisburg united in support of the package. 

There the Pittsburghers would have to win over the Republi¬ 
can representatives from rural areas around the state; these had 
no interest in cities' problems but, due to misapportionment, 
dominated the legislature. The operators of the Philadelphia 
parking lots were also organizing to do battle, employing state 
senators as their lawyers. 

The fight to pass the laws in Harrisburg was led by Democrat 
Joseph Barr,* Pittsburgh Senate minority leader. Mayor Law¬ 
rence was also there, in the background, to help him. Lawrence 
well knew from his days as the Commonwealth's Secretary of 
State which legislator was on whose payroll and who controlled 
and could deliver votes from certain counties. No holds were 
barred in trying to win legislators—or in locating the people who 
could move them. 

Still the most formidable adversary was not an elected official, 
but the Pennsylvania Railroad. The Pennsy was so powerful in 
state politics that its Harrisburg lobbyist was known as the “fifty- 
first Senator. 77 If the county smoke ban passed, the line would 
have to spend many millions to convert to Diesel equipment. To 
line up legislators against the proposed new extended anti-smoke 
ordinance, or in favor of a clause to exempt the line from it, the 
railroad hired another full-time lobbyist. 

When the Pennsylvania announced its stand—that railroads 

* Barr succeeded Lawrence as Mayor in 1959. 
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should be exempt from the enforcement of smoke control-—the 
fighting editor of the Pittsburgh Press, Ed Leach, ran a front¬ 
page, boldface editorial headed “A Hell of a Way to Run a Rail¬ 
road” 

But such headlines were not enough to make the Pennsylvania 
back down. Conference leaders told Mellon that probably only 
he had the power to get the measure off dead center. Mellon was 
a director of the railroad company and one of its principal stock¬ 
holders. He let its top management know that if the line failed to 
comply, or continued to block the new law, the companies he 
controlled would probably switch their freight haulage to other, 
competitive lines. Other customers of the railroad company took 
similar stands. 

. In a matter of days, the smoke control bill passed through the 
legislature, unamended. Soon the Pennsylvania line started re¬ 
placing its old engines with Diesel equipment. Major local indus¬ 
tries, now convinced that there would be no retreat, began to 
spend hundreds of thousands of dollars to make their plants 
smokeless. Only two minor bills in the package failed to pass. 

Though not foreseen in 1946-47, several years after the fight to 
win the Pennsylvania Railroad's compliance, Diesel equipment 
began to be used generally by railroads instead of old fashioned 
coal-cating engines. But the psychological effect of the Pitts- 
j, burghers' victory over the Pennsylvania line was of enormous 
j | import for their subsequent enforcement of smog control and the 
jj execution of other programs. It showed they meant business. 

| Furthermore, Pittsburgh railroads “Dieselized” much sooner 
1 than those in the rest of the country. 

REDEVELOPMENT PLANS 

In the meantime, thanks to Governor Martin's 1945 executive 
order, Point State Park was getting under way, and with it impor¬ 
tant related projects. 

Over the years, as Pittsburgh had moved back from the river 
front and its periodic floods, the site of its prerevolutionary herit¬ 
age had become almost buried in a jumble of unused railroad 
tracks, freight warehouses, decrepit rooming houses, and the iron 
railroad bridges that entered the city at its very tip. Most of the 
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historic buildings had been destroyed. After the 1936 river 
deluge, Army engineers had initiated a series of dams to end such 
floods. But mothers who wanted to take their children to see the 
Block House, the only structure that survived from Fort Pitt, 
had to pick their way through the blight, always on the lookout 
for drunks and vagrants. 

Point Park would probably be little frequented unless the ram¬ 
bling sheds, rail overpasses and huge obsolete buildings of the 
Wabash line which cluttered the area between the projected 
park site at tjie Point and the downtown Triangle could be re¬ 
moved as well. 

The statutory power to remove these obstacles was contained 
in the state s redevelopment law, which had just passed the legis¬ 
lature in 1945. Pennsylvania's enabling legislation was exception¬ 
ally broad in its definition of the blight conditions which could 
be eliminated with the use of eminent domain.* But there was 
not as yet a federal land write-down/' and the prohibitive cost 
of acquiring the land for redevelopment, in view of the “good" 
buildings which also stood in the twenty-three-acre tract, cast 
grave doubt on the economic feasibility of the area's private rede¬ 
velopment. In the spring of 1946, however, a fire that raged 
through it fortuitously caused some $8,000,000 in property losses 
there; it provided, in effect, the needed reduction in the public 
cost of acquiring the property for redevelopment. 

Now a developer had to be found. A conference delegation, 
led by Van Buskirk and including Thomas J. Parkinson, presi¬ 
dent of the railroad which then owned the old Wabash facilities, 
set off for New York. The big insurance companies, which had 
their headquarters in Manhattan and many millions of dollars to 
invest, seemed the most likely prospects. Metropolitan Life was 
already sponsoring Stuyvesant Town, the first publicly assisted 
redevelopment in the country, and was their logical first prospect. 
But that Manhattan housing project proved too demanding for 
the company to take on another at that time. 

Railroad president Parkinson had another idea. The next call 
they made dramatically illustrated the importance of the partici- 

* This law, part of Governor Martin's postwar planning program, passed 
unopposed because, some surmise, the state legislators did not grasp the ex¬ 
traordinary powers they were granting cities. 
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pation of local business leaders. The president of the Equitable 
Life Assurance Society was a personal friend of Parkinson, and 
Pittsburgh was one of Equitable's chief insurance markets. They 
got to see the president promptly. Pittsburgh's smoggy ^a turns 
phere made it unappealing to a real estate investor. But after the 
delegation informed the Society's president of plans for earlv 
smoke abatement, he proved receptive to the general idea of 
sponsorship. 

The Pittsburghers proposed that the insurance firm construct 
high-rise housing on the redevelopment site—to bring people 
back downtown to live. But the Society rejected the area as mi 
suitable for housing, since it was isolated from schools and shops. 
Their real estate advisor, Robert Dowling, thought it should Iv 
used instead for new offices. Commercial re-use had never been 
tried in the still very green history of urban redevelopment, but 
the proposal was legal under state law, and the Conference dele 
gation did not object. A subsequent market study gave substance 
to the real estate consultant's hunch: he found that them was a 
great unrealized and scarcely recognized need for larger ami mute 
prestigious modem commercial space among the city's big cor 
porations whose headquarters had become scattered around 
downtown as the companies' office functions had grown. 

With Mayor Lawrence as chairman of the Redevdopmmf 
Authority, the prospective developer would have the needed 
assurance of full political backing and governmental amputation 
for this huge risk-filled undertaking. At the same time, the rum 
position of the powerful bipartisan board of the Authohtv piom 
ised that execution would not be caught up in partisan polities ui 
grafting. 

After Equitable's participation in redevelopment had been 
legalized by the state legislature in 1947, plans and negotiations 
advanced for Gateway Center—the name chosen for the other 
complex that was to rise behind Point State Park in honor ot its 
location at the historic pioneer's gateway to the West. To exp; 
dite the program, the Mayor placed his right hand man, then lr.s 
executive secretary, John P. Robin, in the position of staff dmv 
tor of the new Redevelopment Authority. Local business ton 
cems raised $150,000 to finance the new agency’s initial stall 
operation. 
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Gateway Center's design conception was a striking departure 
from usual, piecemeal commercial developments, with their 
dense land coverage calculated to extract the maximum return 
from every foot of buildable real estate.* The first-stage plans 
called for three twenty-story office structures which would cover 
only a third of the given plot of land. They would be placed in a 
garden setting, separated by lawns and walkways, landscaped 
with trees, hedges and fountains, and lined with benches. These 
were all non-income-producing amenities which Equitable, as the 
developer, would have to maintain and support. Underground 
there would be a variety of rent-paying restaurants of different 
price ranges; these could be reached from the outside walks by 
stairways or from the building interiors by elevator. There was 
also a garage system tied in to the new expressways. The under¬ 
ground development part of the total design plans proposed by 
Dowling alarmed Equitable, as the top executives were familiar 
with Pittsburgh's famous floods at the Point. But Dowling 
pointed out that with the completion of the anti-flood dam net¬ 
work, the floods would probably never recur. 

Equitable also agreed to pay Pittsburgh the full current value 
of the site—then some $12,000,000 with all of the standing struc¬ 
tures, plus a $1,000,000 extra “toll charge" to the Redevelopment 
Authority for the privilege of using the public power of eminent 
domain. (This has been used since to pay staff and administra¬ 
tive costs.) But the developer held that the Redevelopment Au¬ 
thority must assure them of twenty-year leases on 60 per cent of 
the 1,000,000 square feet of new office space planned for the first 
stage of Gateway Center. Such a guarantee was the minimum 
usually required to obtain a mortgage commitment on office 
buildings. 

Yet, in spite of the local market revealed by the studies, secur¬ 
ing such long-term leases in the redevelopment site at this stage 
would not be easy. Rents in the projected modern, air-condi- 

* The only precedent was New York's Rockefeller Center, where all the 
land had been owned by one family prior to its development for an office 
complex separated by promenades and a sunken plaza with skating rink and 
restaurants. Ironically, it was Equitable’s construction of its block-covering 
downtown Manhattan headquarters, back in 1910, which, by robbing sur¬ 
rounding properties of air, light and values, precipitated New York’s original 
1916 zoning ordinance. 
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tioned offices would have to be 25 to 100 per cent higher than 
those charged in structures built several decades or more ago* ami 
already depreciated. A much larger obstacle in the eyes of poten¬ 
tial tenants was that Gateway Center, far from offering an 
impressive location which warranted these higher rents, was ill 
the far edge of the established Pittsburgh business center, in a 
famous blighted area. 

It was whispered that the project would never be carried out. 
Why should U.S. Steel's Lester Perry, one member of the Rale 
velopment Authority, or Arthur Van Buskirk, its vice- ■■chairman, 
help further it? U.S. Steel, with the Mellon Bank, and the 
Aluminum Company of America had recently announced pints 
for two huge and potentially competitive office skyscrapers in the 
heart of the Triangle. 

Another member of the Authority was Edgar J. Kaufmunn, 
whose store's chief local competitor, Joseph 1 Ionic, was located 
at the lower end of the Triangle practically across the short imm 
Gateway Center. Kaufmann's top executives, fearing that the 
project would take customers away from their store, which was in 
the Triangle's heart, urged their president to stop the develop 

I, ment. But their arguments were futile. 

I 1 On the contrary, the connections of the coalitions am! Alt 
thority’s business members were used, and they proved the iud:% 
pensable key to lining up the major tenants for (kitewav (Vnla, 
Van Buskirk led the members of the Authority in the sc an In 
Richard Mellon asked the officers of the Pittsburgh eorpmahous 
which he either owned or controlled to move their nmqum\ 
offices into the new Center as an act of “civic responsibility In 
fact, they were being asked to sign long-term leases for sp ue in 
buildings which were not only not yet designed, hut whn h war 
also to be erected on land not yet acquired. It was furthermore 
an unprecedented public undertaking whose very legality was 
then being tested— of necessity—in the courts by a taxpayer's suit 
brought by the Authority to clear the law. 

Not unexpectedly, owners of some of the older office structures 
that would be almost emptied by companies moving to ( htvxwn 
Center fought the project bitterly. The president of Pithbmgii 
Plate Glass, whose company was a prime tenant of the old (haul 
Building, had said his company would take a whole bitildmg 111 
the new area. The owners of the Grant Building, in a despa ate 
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attempt to prevent the company's departure, sent photographs to 
the directors of Equitable Life in New York showing Pittsburgh 
shrouded in smog and the site of Gateway Center inundated by 
the flood waters of 1936. 

Organized real estate interests also opposed the project. Some 
testified against Gateway Center at the required public hearings, 
but the big opposition from that quarter had been effectively re¬ 
duced by the Authority’s retention of several leading realtors as 
property acquisition agents. The redevelopment received the 
needed local legislative approval, and the only legal obstacle to 
putting the project into execution was the pending settlement of 
the taxpayer’s suit. 

Meantime, Lawrence faced the approaching mayoralty elec¬ 
tion. 

The controversial programs for rebuilding and improving Pitts¬ 
burgh which the Mayor had been forwarding were piling up, but 
there was little to show as yet. His opponents witllin the Demo¬ 
cratic party had already accused him of “selling out” to and 
“sleeping with” the Mellons when he had, as he had promised in 
his 1945 campaign, helped expedite the Conference’s program. 
His liaison with the banker-industrialists was a radical departure 
from the partisan, bitterly class-conscious denunciations of these 
business powers which had been the local Democrats’ oratorical 
mainstay for decades. Now, in 1949, Lawrence’s enthusiastic sup¬ 
port of Mellon Square added fuel to the fire that was being built 
up against him by some elements in his party. 

The idea for the block-large downtown public plaza is said to 
have occurred to Richard Mellon one day as he looked down 
from his office window on the assorted ugly roofs and tiny park¬ 
ing lots that covered a particularly drab block of Pittsburgh’s 
congested downtown. Possibly Wallace Richards helped plant 
the seed, but Mellon was struck now by the contrast with San 
Francisco’s Union Square, with its greenery, walks and benches 
over a subterranean garage in the business center. Plans for the 
new Mellon-U.S. Steel Building were also being formed, and the 
idea of creating an attractive open setting for the new skyscraper 
was a factor. 

But the city of Pittsburgh plainly could not afford, fiscally or 
politically, to pay the large cost of downtown property acquisi¬ 
tion and clearance to create the square. Only the Mellons could 
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underwrite development of such a plaza. They quietly offered to 
donate the necessary money to the city—$4,000,000—and Law¬ 
rence, who knew that part of that centrally located block had al¬ 
ready been earmarked by the Parking Authority for a public 
garage, agreed, in return for the gift, to use the city’s power of 
eminent domain to acquire park land (and thus prevent present 
owners from asking hold-out prices) for the new public downtown 
plaza. He also committed the city to pay for the park’s annual 
maintenance. 

When this plan became public, the real estate board immedi¬ 
ately charged that the proposed square would be one more drain 
on the city’s fiscal resources, removing still more blue ribbon 
property from the tax rolls and burdening the taxpayers with tla- 
extra cost of its upkeep. Point Park was another new la ml use on 
formerly tax-paying land that was also non taxable now. It was 
also pointed out that an underground garage cost more to eon 
struct than a surface garage. 

At the same time, a Democratic rival of Lawrence’s capitalized 
on the public costs of this latest improvement project in an at 
tempt to unseat him as Mayor in the party’s primary. Running as 
the champion of the “Little Joes”—the homeowners who were 
complaining that industry was being given a number of years to 
comply with the smoke ordinance while they had had to conceit 
almost immediately—he charged that the people were being hut i 
by the high costs of fuel conversion. He further charged that 
Lawrence was too concerned with “middle-class matters" such a . 
smoke control and downtown parks, and that he was too fiicndb 
with the Mellon interests. 

But on the Democratic primary day, a record turnout gave the 
Mayor 77,000 votes against his challenger’s 50,000. In the N,, 
vember general election, Lawrence went on to win by a 56.01 it) 
plurality—a record for a Pittsburgh Mayor, in marked contrast to 
his slim 14,000 margin in 1945. It appeared that his stands had 
won the public’s mandate. 

RESULTS BEGIN TO SHOW 

Late that year, the Pennsylvania Supreme Court decided the 
taxpayer’s suit challenging the legality of Gateway Center in 
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favor of the Redevelopment Authority, and the way at last ap¬ 
peared clear for drawing up a formal contract with Equitable. 
Then, unexpectedly, the litigant appealed the state court's deci¬ 
sion to the United States Supreme Court. 

By now, however, nine of the city's largest corporations— 
Pittsburgh Plate Glass, People's Gas, Westinghouse Electric, 
Jones and Laughlin among them—had found that they needed 
larger, more efficient quarters to centralize their administrative 
operations and had signed agreements to move their offices to 
Gateway Center. If the new buildings were not ready for 
occupancy several years hence, when the companies' old leases 
expired, the firms might be homeless. 

Equitable, weighing the high cost of waiting (construction and 
total development costs keep rising) against what seemed the 
comparatively minor risk that the high court might decide 
against the redevelopment, signed a contract with the Pittsburgh 
Redevelopment Authority in February of 1950. It agreed to un¬ 
dertake the project and bound itself to be financially responsible 
for all property damages if the decision of the Pennsylvania court 
should be reversed. To prepare against owners' claims in that 
event, the Authority photographed every building that was to be 
torn down and took measurements of each, to provide irrefutable 
evidence of just what was being demolished. It also hired a large 
staff to help business tenants on the site of the project find 
suitable new quarters. Clearance proceeded rapidly, and by July 1 
the foundations for the first three office buildings had been laid. 
(It turned out that the U.S. Supreme Court refused even to hear 
the case.) 

As smoke abatement took effect, the air cleared over Pitts¬ 
burgh and revealed intolerably dark and dirty building facades. 
The Conference organized a committee to get owners to scrub 
and sandblast the city's smoke-stained skyscrapers; altogether 
about $3,000,000 was spent for this long-needed cosmetic treat¬ 
ment. Meanwhile, office workers and shoppers found they could 
now wear lighter-colored clothes when they came downtown. 
Fashionable women even wore white gloves. And in the neigh¬ 
borhoods, for the first time in years, householders applied fresh 
coats of paint to homes and planted grass and flowers in yards 
which they could now enjoy. 
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The new instrument for re-using city land was also being put 
to work in other parts of the city. The most important redevelop¬ 
ment project after Gateway Center was one for the steel firm of 
Jones and Laughlin. Its need for space had grown with auto¬ 
mated processing, and it now sought this new public help in 
order to enlarge its facilities. The alternative, the company indi¬ 
cated, was that it might well have to move out of Pittsburgh. The 
loss of J. and L., which was a major Pittsburgh employer and the 
second largest taxpayer in the city, was obviously somethin;' to In- 
avoided, and the proposed redevelopment, although for tin- 
immediate benefit of one firm, was clearly in the public's interest. 

Tire steel firm desired to join up and expand its two South 
Side plants by acquiring, with the aid of eminent domain, the 
thirty-two-acre strip of blighted land which now separated them. 
This site was partially occupied by run-down worker housing built 
in the nineteenth century, which should never base been built 
there in the first place. It was still occupied by 235 families, main 
of whom owned their homes. 

Mayor Lawrence asked fellow Democrat Philip Murray, presi- 
dent of the United Steelworkers, to explain to the residents .md 
property owners, many of whom worked for J. and L„ the imp.a 
tance of this holding operation—if J. and L. stayed, so would 
their jobs. 

Tire steel firm paid the city $1,000,000, the full value for tin- 
land and buildings, and the homeowners in turn received hum 
the city full assessed compensation for their properties. Thev 
were also assisted in finding other homes, not a major pioblcm. 
Tire basis for opposition evaporated and the project moved for 
ward. 

As a result of this industrial redevelopment project, [ours and 
Laughlin installed eleven new open-hearth furnaces, wmth $”< 1 ,. 
000,000, on the reclaimed land, and the city gained $10,()(iU,lltliJ 
in new taxable values. The steel firm subsequently mulct took, 
with redevelopment assistance, some more expansions and added" 
another $10,000,000 to the tax base. 

At the same time, two of the city’s landlocked universities, Pitt 
and Duquesne, also needed to expand, and requested help. Puts 
burgh’s power structure hoped to attract new industrial rescind, 
laboratories and thus plants to the region bv enlarging and 
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improving their local universities' medical and scientific, as well 
as general facilities. The Authority obliged by clearing a blighted 
block out in Oakland for a $6,000,000 extension to the Children's 
Hospital at Pitt; another ten acres for Pitt’s School of Public 
Health (where the Salk anti-polio vaccine was subsequently dis¬ 
covered); and thirty-six acres for athletic facilities. Like Pitts¬ 
burgh’s previous redevelopment projects, none of these received a 
public financial subsidy; but only—and significantly—the use of 
eminent domain to acquire land for re-use at a fair market price. 

By 1953, the first, $50,000,000 section of Gateway Center— 
three office towers—was open and occupied and Equitable was 
making plans for additional buildings called for in the official 
plans on the rest of the land it was committed to rebuild.* 

Mellon Square, too, was now a reality— a landscaped public 
plaza with figured marble pavement and fountains and benches 
occupied by office workers at lunchtime. Across the street, on one 
of its sides, rose U.S. Steel-Mellon’s forty-one-story, $28,500,000 
new tower home, while on another side there was Alcoa's elegant 
thirty-story, $10,000,000 new headquarters. Far from suffering 
from Gateway Center, Kaufmann’s Department Store, on the 
block next to Mellon Square, had built an $11,000,000 extension 
and increased its space by 50 per cent. 

What had these publicly aided, private redevelopments and 
expansions and the other Renaissance projects meant to Pitts¬ 
burgh in tax terms? An analysis of the effects was released in 1953 
by the local office of the Pennsylvania Economy League; this pri¬ 
vately financed municipal research agency was established by big 
business in the 1930's to study and influence the provision of the 
best possible government services for the lowest possible costs. 

* The original plan, calling for eleven cruciform office structures, was w con- 
siderably modified by Equitable after the first three buildings remained at 
only 70 per cent occupancy—just the “break-even” point—for several years. 
“Tliere was not anything like the demand for space to fill the rest of the 
buildings. It's not a big city,” John H. Muller, Senior Vice-President of the 
insurance firm, stated. “The thing about Pittsburgh is that its appetite ex¬ 
ceeds its digestion. We were stuck with it.” 

The solution, Equitable found, was to diversify the development with 
complementary buildings—a hotel, the state office building, the Bell Tele¬ 
phone Building, and an apartment house. Ten years passed before the So¬ 
ciety’s returns from Gateway Center were satisfactory. “At the time we didn’t 
realize what we know now—that it’s a long-range proposition.” 
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This report, entitled “Debits and Credits,” revealed that Point 
State Park and the related highways had cost the city $5,2H7»2h5 
in ratables removed from the tax rolls. However, Gateway Cen¬ 
ter, even with its limited land coverage, had already added drni 
ble that sum in new assessables—four to five times the previous 
valuations in the entire old blighted area. Further, the city’s out* 
lays for servicing that decayed rabbit warren had been sharply 
reduced and thus released public revenues for other needs. The 
state's huge park and parkway outlays were not mentioned, al 
though these were essential supporting facilities, 

Mellon Square had cost $2,459,740 in taxable property, but 
this loss for the new open-space downtown was more than olivet 
by taxable gains of $17,457,185 from the adjacent new office 
towers and the additions to Kaufmann’s. Part of the department 
store's expansion was offset, of course, by the $1,981,885 lost for 
the Parking Authority's four new downtown garages—-which 
were built to help shoppers park conveniently. But without tin .0 
new parking facilities, it was held, retail decentralization, still a 
big problem, would have been worse. 

Meanwhile, those concerned about the untenanting of office 
space formerly held by the major Pittsburgh corporations winch 
had moved to Gateway learned from the report that much old 
but still serviceable space had been taken up by smaller piufes 
sional firms, labor union administrative staffs and government 
agencies—all of which were expanding personnel and operations 
in Pittsburgh as they were elsewhere at this time. They reejuirt ct 
more room, but could not afford new office building rentals. Tu 
house all the new civic agencies together, the Redevelopment 
agency purchased }. and L.'s old office building on Ross St red. 

But new buildings were going up in other parts of the Golden 
Triangle as well, among them two new apartment-hotels. Thtee 
structures would have been inconceivable for any one either to 
construct or occupy before the air had been made breathable. 

That fall, Lawrence was re-elected again by an even larger 
plurality. 

SLUM CLEARANCE 

Yet in spite of all the visible, taxable redevelopment, the eih\ 
slums still festered, virtually untouched by the Renaissance. 
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Some of the oldest and worst slums spread like a dark blot down 
the side of the Hill overlooking the “new” Pittsburgh. It was 
obvious that this area must be cleared and redeveloped, too. 
Conference leaders also realized that this project would probably 
require the public subsidy now available to cities under the new 
federal Title I program, in order to reduce the land cost for 
suitable re use. 

In fact, in spite of their statements about the Jeffersonian, 
local nature of the Renaissance, the Pittsburghers were quite 
Hamiltonian in availing themselves of federal and state help for 
the city, and planner Wallace Richards kept them informed on 
the proposed 'Title I program before its passage. In 1950, the year 
after enactment of the new program, a hundred acres of the 
Lower Hill were earmarked for such government-assisted rede¬ 
velopment. About $AS,()00,000 of public money, two thirds of it 
federal, was pledged to its execution. 

let it was not until P>55 that clearance of that miserable slum 
began, A good pad 1 of this long delay between designation and 
the commencement of clearance was caused by legal complica¬ 
tions. Hut in fact, nunc of Pittsburgh's top power had pushed to 
get rid (if their eity\s worst slum a tea first. 

The thrust of the Renaisssanee thus far—as contrasted with 
other eailv u*de\elopuient projects elsewhere— had been eco¬ 
nomic rebuilding. Mayor Lawrence was convinced that unless the 
city's commercial anti mdustrhd base were saved, the city govern¬ 
ment would soon be bankrupt. Under his administration, MT 
()(H),(K)() in mimic ipal hinds were committed to help cans out the 
public share of projects which would eventually return more tax 
funds, save or add jobs, and help stabilize the local economy. He 
believed the city could not under take more at that time. Pitts 
burgh's fiscal problems were already so severe that in 19M Unw 
rente had put through a politically unpopular one per cent sales 
tax in order to gain extra revenue. 

Hut equally important to the timetable of the Lower Hill's 
redevelopment, in Pittsburgh style, the community's decision 
makers had fust to agree on the* best uses for the strategically 
located, t entun old slum ansi Indore it was cleared fur rebuild 
ing, 

How the reuse evuhed is illustrative of the wav Pittsburgh 
operated. As the < if y fathers and civic agency directors and 
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planners catalogued the community's resources and needs, it be¬ 
came apparent that lack of an adequate municipal auditorium 
had cost Pittsburgh dozens of conventions (and the millions 
of dollars in business they bring to local hotels and merchants). 
Sports events such as track meets and prize fights took place in 
an ancient car barn, the city’s excuse for an athletic stadium. Still 
another of the inadequately quartered semi-public activities scat¬ 
tered around the city was the new Civic Light Opera. Summer 
rains washed away the popular company’s open-air performances 
in Schenley Park far too often. Other cultural events took place 
in Oakland, which was a fifteen-minute drive from downtown 
and poorly served by public transportation. The city also lacker! a 
large central place for community gatherings. 

An ingenious solution for housing many of these events to 
gether was first put forth by a Democratic City Councilman who 
had promoted the Civic Opera. Pie proposed an auditorium with 
a push-button roof that would open it on clear summer evenings 
and close it tight on rainy or winter nights. There had never been 
a structure like it, however, in Pittsburgh or anywhere else, ami 
his idea had been greeted as “crazy.” But the president of the 
Mellon-controlled Koppers Company, then ex-Gcneral Brclion 
Somervell, studied the plan and said the retractable roof was 
feasible from an engineering viewpoint. Plans for the unique 
multi-purpose civic auditorium could then move ahead; and it 
was deemed desirable to place it on the Lower Hill, in the rede 
velopment area. 


The Conference helped establish a new citv-county authority 

to sponsor what was to be a $20,000,000, M,b00-capacity audi 

torium. It also proposed an adjoining cultural complex on the 

ower Hill which would include a symphony hall, an art museum 

and a legitimate theater. The Economy League studied the fiscal 

implications of the redevelopment and found that a 900 unit 

acm7o Tb ^'"gdevelopment, which was planned for ten 

loss in tax h abl7 W f Hl ( Pr0,CCt 3rea ’ WOukl mwrc th:m the 
taxable values of present revenues from the fifty five slum 

“ wouM be removed «* * f- a,,, hit; S;: 

Everything seemed to be moving ahead in Pittsburgh's usual 

Renaissance style. But even as the solution to the Lot, illll s i 
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use was put into motion, the coalition encountered a new, more 
complex, and more serious matter. 

The Lower Hill was the first Renaissance project to entail mass 
displacement of families. About 8.000 of the city's poorest and 
most disadvantaged citizens had lived there. One price of the 
long delay between the slum's designation for redevelopment and 
its clearance was that many of these families had left the area on 
their own in search of other housing, and had crowded into the 
middle and Upper Hill or the few other neighborhoods which 
accepted Negroes and otiered low rentals, but even after reloca¬ 
tion became a legal public responsibility with the start of property 
aecpiisition by the Redevelopment Authority, rehousing was still 
a multiple problem. Probably most serious was the fact that of the 
majority of reloeatecs, half were so poor that they were eligible 
on the basis of income for public housing; vet less than half 
wanted to move into the city’s low rent projects. In fact, how¬ 
ever, there were too few of these units to accommodate all those 
who qualified. Like other cities, Pittsburgh had not reckoned 
with the challenges of family relocation. 

And, as in other cities, many of the Title I a tea's funner resi¬ 
dents overflowed into other pads of the eitv at the same time 
that migration bom the South was swelling the local Negro pop 
illation. Most people in Pittsburgh were not aware of the size of 
the new inmigration to their city and wrongh assumed that all 
the changes were caused bv redevelopment. Slum clearance be* 
gan to be known as “slum moving. 0 PicsMue.s started to mount 
within the City Council against the program. 

Rut the Ixnver Hill wars only the first of the city’s residential 
slums that were earmarked tor clearance and redevelopment. 
Pittsburgh desperately needed to allow its old industrial plants to 
expand their production fatalities. It also had to attract new 8 in 
dustries in order to diversify its steel heavy economic base, which 
was so sensitive to recessions in the national economy, Industrial 
redevelopment making more land available for plants, as had 
been done for Jones and Laughlm seemed to be a lev to indus¬ 
trial growth and the salvation of the area's economy. Indeed, in 
such a built up, hemmed in eitv as Pittsburgh and in Allegheny 
County, too ■virtually the only wav to get reasonably pm rd new 
land wars to redevelop blighted sites. 
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In 1955, a new agency, the Regional Industrial Development 
Corporation, was established to promote these economic goals, 
and the RIDC asked the Planning Commission to report to it on 
potential industrial sites in 1956. Many of the areas it pinpointed 
were the narrow strips of old mill-side homes built when workers 
had had to live dose to factories, for lack of transportation and 
money. Although these residences were now fifty to a hundred 
years old and in disrepair, they were, as at the J. and L. Southsicle 
site, still inhabited. In fact, the situation prevailed throughout 
Allegheny County's mill towns where redevelopment for industrv 
had taken place. Dislocation from them had only exacerbated the 
Pittsburgh housing situation, as dislocatees had had to move into 
the city proper to find homes because the middle- and upper- 
income suburbs were so exclusive. 

The implications of the industrial sites report for housing and 
relocation disturbed civic lawyer Theodore Ilazlett, Jr. As full- 
time legal counsel to the Redevelopment Authority, the Alle¬ 
gheny Conference and several other of the key communitv 
improvement agencies, Hazlett had an exceptional overview of 
the various Renaissance programs as well as access to the tup 
policy-makers and Pittsburgh movers. lie asked the Planum;’ 
Commission to calculate the number and incomes of families 
who might be displaced were the full industrial rede vein pi i lent 
program outlined in the report carried out. 


THE HOUSING BOTTLENECK 

Hazlett brought the Commission's data to a small private 
luncheon given by Richard Mellon soon thereafter for the execu¬ 
tive vice-president of ACTION, Inc.’"-a national private emm 
crl for better cities on whose board Mellon served. The ACTIC >N 
official was in Pittsburgh from New York to address the annual 
meeting of the Pittsburgh Housing Association. It was almost as 
a courtesy that the Mellon lieutenant who arranged the luncheon 
also invited the top officers of the small housing organization. 

But this impromptu gathering was significant. As an official of 
the Housing Association said later, it was "the first time in the 

* Now merged into Urban America, Inc. 
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history of Pittsburgh that housing and power were together.” At 
tins luncheon* too, Richard Mellon, a Ligonicr resident and com¬ 
muter, was confronted for the first time with the unpleasant truth 
about the housing situation in the city where the Mellons made 
their money. 

Housing improvement had been an item on Allegheny Confer¬ 
ence agendas since the early days of the eleven committees, but 
in the subsequent years it had always been postponed or shelved. 
It was not a matter that was susceptible to ready solutions by 
using the new Pittsburgh action formula, and the Conference, as 
one of its hoard members stated privately, “didn’t go into areas 
where it couldn’t succeed ” 

The city of Pittsburgh believed it was doing its part through 
publicly assisted low rent public housing. Although the local Am 
thorite's program was one of the best in the country {it had built 
cm difficult hillside sites that private entrepreneurs did not con¬ 
sider economically feasible ), its 7.0(H) units were obviously a 
token. During the PWs, government surveys had, found that 
one quarter of the eitv’s dwelling units were substandard and re¬ 
quired clearance; hut little had been done about them since. 

During the luncheon, 1 1 a/let t disclosed the ftgiues he had ic* 
ceived from the Planning Commission, These showed that 
1H.000 families would have to move for industrial redeuiopment, 
Interestingly, only 111 per cent of those in the fust two areas had 
incomes hnv enough to qualify for public housing. But, as some 
of Mellon's othrt luncheon guests pointed out, these didorafrrs 
as well as the rest, who were in the lower middle income outgo, 
would have to move into slums or probably would urate new 
slums bv u\eutoweling, unless the supply of decent, modnatr 
priced housing weir increased. 

Mellon was slunked, lie recognized that these facts would 

scare off the companies lie and others were endewvuung to attne t 
to the Pittshnigh auw. The coalition's favorite new pmgtam was 
clashing with the other major unsolved community headache - 
housing and unless they wete tackled together the Renaissance 

might grind to a halt. 

The condition of PtttsbuigUL housing could no longer be ig 
nored. At Mellon's suggestion, the (lonfcrem r ashed the Kune 
emiy League to canv nut a study of the city's housing problem - 
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“to tell them,” a Housing Association officer subsequently re¬ 
marked with irony, “what we knew all along.” 

But the Economy League did not cushion the harsh realities in 
its report to the Conference in 1957. “Present renewal activities 
are not keeping pace with the rate of the deterioration,” the re¬ 
port began, “and indications are that a serious shortage of hous¬ 
ing exists for minority, aged and lower-middle income groups.” 
One quarter of the city's and county's entire housing supply- 
150,000 units—were substandard, it continued, and slums were 
spreading ten times as quickly as blighted housing was being de¬ 
molished. If this trend continued, it warned, the economic effects 
would be severe, and “the task of attracting critically needed in¬ 
dustry will become more difficult if the spread of blight is not 
reversed.” 


The Economy League recommended that Pittsburgh under¬ 
take a much larger, coordinated and comprehensive housing 
program one that would conserve and rehabilitate homes, or 
clear areas and help rebuild as necessary, and also assist in over¬ 
coming the obstacles to what it called “normal” private and com¬ 
munity efforts for housing improvement. For such an enlarged 
effort, the housing industry, government agencies and top civic 
leadership must join together, the report stated. It added, how¬ 
ever, that this was not likely to take place except under “the 
accepted and respected community leadership” of the Confer- 
ence. This was a euphemism for Mellon. 

Mellon, however, did not favor having the Conference take on 
this proposed housing program. He preferred to add business 
leadership to the Housing Association board, or to form a sepa- 

orwnT^ 123 ? 011 T th lL The ° fficerS 0f the smal! > liberal citizen 
gamzation feared as one put it, that this suggested merging of 

he power with their group might lose sight of "the people.” 
But, they reasoned, perhaps under the Mellon-Con fcrcncc ae"i,s 

LTXTTr? 4 / 11 Pittsburgh could command 

and influence it had always lacked. 

Housim? A a u n n W dviC or S anizat i° n -ACTION. 

Housing Inc. (The Allegheny Council to Improve Our 

Kiri* 10 Which AssocE ™ 

^ a ,? \ mps were re P rcs ented on the new amicv’s 
board. Mellon', a ss , staill was Mmed chainMn . * 
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was an executive of the Steelworkers union who had been a 
president of the Housing Association; and the top executive of a 
local foundation which had, years before, sponsored some well- 
designed moderate-cost housing was made president. 

One of ACTION-Housing’s first objectives was to increase the 
almost nonexistent supply of new homes for what it called “the 
forgotten third”—families with incomes from $4000 to $7000 
who were just above public housing income limits. This group 
appeared to create the chief relocation problem. To start cracking 
this bottleneck, the new agency planned to set up a $2,000,000 
revolving fund, raised from private sources, which would, by fur¬ 
nishing low-cost intermediate equity capital to private builders, 
help reduce the high cost of financing housing construction, and 
thus housing itself. Initially, this fund would be used to help de¬ 
velop one of the last open sites in Pittsburgh, on one of its hilly 
terrains, East Hills. There ACTION-Housing hoped to demon¬ 
strate that with good planning and production innovations as 
well as building trades unions’ cooperation, housing (the industry 
which economists say the industrial revolution forgot) could be 
produced at significantly lower cost to the consumer, without a 
sacrifice in livability. 

Another major job was to provide staff and technical assistance 
to citizen groups and institutions in various run-down areas 
which were starting to ask for neighborhood renewal and which 
needed help to organize and make plans. 

That the downtown business power was starting to turn its re¬ 
sources to housing and neighborhood improvement seemed the 
most hopeful aspect of the Renaissance at the beginning of the 
1960’s. But even as this occurred, their latest civic agency en¬ 
countered some tough social issues—among them housing inte¬ 
gration, changing neighborhoods and the city’s growing number 
of low-income, unskilled and unemployable Negroes—that could 
not be resolved or treated as rapidly as putting up some new 
buildings downtown. 

These new problems revealed not only a certain myopia on the 
part of the private leaders in their approach to such matters; 
industry did not prove eager to innovate in order to reduce the 
cost of housing. The problems indicated the need for city gov¬ 
ernment to shed its technical mediocrity (most of the Renaissance 
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was carried out through authorities or private agencies)if Pitts¬ 
burgh was to renew its residential neighborhoods and become 
more livable. 

But these emerging human issues were among the omnipresent 
growing urban problems that hardly a city had yet attacked, cer¬ 
tainly not with programs commensurate to the task. 


THE CONTRIBUTIONS AND LIMITATIONS 
OF THE COALITION 

Each city has its own ingrained style and traditions, its special 
strengths and weaknesses. When it responds to the challenges of 
urban decay and regeneration, it does so in its own way. Some 
regard Pittsburgh’s approach as undemocratic, too tightly con¬ 
trolled, and too little concerned with the average citizen and his 
living conditions. But, with their Mayor as the leading eo 
participant in the coalition, the public could always resort to the 
polls in order to express its dissatisfaction. 

In a larger sense, however, the major elements in the original 
Renaissance suggest how other communities may use their poten¬ 
tial to deal with certain of their vital problems. Pittsburgh 
demonstrates both the need for, and the limitations of. the coali 
tion approach. 

Some corporate executives in Pittsburgh (granted they were 
preponderantly Mellon men) gave as much time to civic dcvcl 
opment affairs as to their company duties, pioviding talents and 
powers no city or even a well-funded nonprofit agency could hite. 
But it was men, not formal organizations, and mostlv two men 
I and the power they wielded, delegated or allowed to be direr ted 
that got things done. And the open cooperation of Mellon 
Lawrence did much to make it respectable for business and gov¬ 
ernment leaders of opposing parties in other cities to aet openly 
and in concert for city rebuilding. 

Behind the leaders were the key staff men, including, origi 
nally, planner Richards, the politically astute Conference director 
Park Martin, and Van Buskirk. 'lire directors of this and other 
Renaissance agencies were paid salaries much larger than Citv 
Councils usually vote, but which must be paid to make local pub- 
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lie service competitive and sufficiently attractive to high-caliber 
public servants, They moved with a flexibility uncharacteristic of 
government, and developed, forwarded and coordinated the new 
programs; these were the men who, as former Conference direc¬ 
tor Martin put it, “move the Icings and queens around” 

Time and again the usefulness of this coordinated, well-staffed 
partnership between top public and private power was demon¬ 
strated in advancing the cause of the city against the pressures of 
organized special interests and selfish business concerns and in 
moving the state government to grant new local powers and 
funds. Kach recognized the other's importance. Democrat Law¬ 
rence knew that lie needed not only the consensus and backing 
of top Republican business locally, but also its outside connec¬ 
tions, in order to redevelop the city's misused land, to shore up 
its fading economy (and revenues) and to eliminate crippling 
smog. The business leaders were well aware they needed Law¬ 
rence because of the public powers and funds he controlled as 
Mayor and Redevelopment Agency Chairman; they needed his 
backing as the elected local leader who was ultimately responsible 
to the people. 

Kssentiallv, the two groups joined in response to a crisis: The 
catv which had given them their separate powers was seriously 
threatened by shifts in the national economy and changes in 
t cell nolog v, threats which were compounded by the accumula- 1 
turn of urban industrial blight. 

But as the city moved on into a new stage, the Pittsburgh 
coalition began to show severe limitations, even in the economic 
area which had seemed to be its great strength. Its inability to 
rope effcetivelv with the basic economic disorders of the region 
as well as the omnipresent challenges of social change became in¬ 
creasingly evident. 

Pittsburgh's big, early successes in urban revitalization were 
achieved in good part by taking the cream off the top of 
commercial industrial revitalization and effecting the dramatic 
reform of smug abatement. Moreover, the Renaissance occurred 
at a singular moment of converging forces in the city's history, as 
had its eailiei switt industrial rise. In the mid 1940'$ the business 
generation was new and political control split, but nonetheless 
the power, both public and private, was tightly and personally 
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held, as it had been at the start of the century. Although the 
coalition that formed in the postwar years was willing to pioneer 
in the use of new powers, the basis for change was rooted in the 
city’s old mold. 

The spectacular downtown building boom capitalized on the 
latent needs of the long-established Pittsburgh-headquartered 
(and mostly Mellon-controlled) giant firms for larger and better 
office space—which was part of a national corporate trend in this 
period. To have expanded so was no mean achievement. Subse¬ 
quently, the city was able to attract other regional offices that 
would no doubt have bypassed the former “Smoky City” if the 
local leaders and corporations had not taken the initiative. Rv the 
late 1950's, Pittsburgh was surpassed only by New York and Chi¬ 
cago as a headquarters center, and this might not have happened 
without the airport, highways and parking facilities, as well. Still, 
the rate of central-city office employment had leveled oil then, as 
did the flurry of research and development expansion. But the 
mid-1960’s saw a great new spurt. The Pennsylvania Railroad an 
nounced plans for a 148-acre office-park redevelopment between 
the Golden Triangle and the Allegheny River, with the hacking 
of Richard Mellon, a member of its board. U.S. Steel was shift 
ing headquarters of its divisions in other cities to Pittsburgh, 
which was to be increasingly its decision-making center. 

With the center-city office boom, however, auto congestion in 
creased downtown, and in rush periods it took half an hour to 
drive eight miles from the suburbs. The arterial highways and the 
big, once-radical public garage program were palliatives of limited 
value. The costly twenty-mile Penn Lincoln Kxpressway was a 
mere scratch in an enormous regional transportation problem.® 
New answers were needed. 

As the national recession of 1959-60 shook the steel imlustiv, 
the region of the “Comeback City," with 9 per cent of its work 
ing population unemployed, was officially declared a depressed 
area by the federal government. It was once again evident that 
Pittsburgh was basically the steel capital, and that the omly 


* The Keystone Shortway, built as part of tire feck-rally assistn! iulrr.taic 

highway system, would bypass Pittsburgh by seventy srven imlrs, Irawir* it 
"off the highway” until a connecting link was built in IbVr, 
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specialized, nineteenth-century industrial bulwark was too heavily 
dependent on cyclical trends in the national economy. 

In a new phase of deeper critical self-examination, Pittsburgh 
undertook major studies of its economic base, mass transporta¬ 
tion and the impact of urban renewal to get the facts about what 
was wrong, and what should be done. 


THE MORE IT CHANGES 

The reports from the various studies challenged the commu¬ 
nity to a new set of long-term efforts and presented the prospect 
of huge, probably permanent, subsidies with the immediate re¬ 
turns less promising than from commercial-industrial redevelop¬ 
ment. 

“In terms of its economic base, the area is little better off than 
it was twenty years ago/' according to the policy statement of the 
economic study (issued in January, 1964), “when, at the end of 
World War II, the outlook for Pittsburgh was at best uncer¬ 
tain: 7 

The Renaissance had made Pittsburgh a “better, cleaner and 
more productive city. [But] the region continues to suffer from 
chronic unemployment; the population reflects sizable out¬ 
migration in the 20 to 29 age group; and the prospects of new 
growth are uncertain. 77 

While steel had spent close to a billion dollars to modernize 
existing plants and increase productivity, its manpower needs 
were progressively reduced. Between 1947 and 1960, the eco¬ 
nomic study reported, there was a 26.7 per cent drop in workers 
required per unit of output. During that same period, the aggre¬ 
gate employment in twelve out of sixteen of the basic local 
industries—mainly metals and glass—suffered a net decline of 
76,617 jobs. Further, Pittsburgh had missed opportunities in 
some of the newer growth industries, such as electronics and 
aerospace. “Unless it organizes to reverse this trend, [the area] 
faces the prospect of relative, if not absolute, decline. 77 

The small group of top men who had dragged Pittsburgh out 
of the murk of smog and central-city decay were now twenty 
years older; many of them, like Van Buskirk and Park Martin, 
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retired; others, like Richards, were dead. Of course new, talented 
Renaissance agency directors had come in, but Richard King 
Mellon was fast approaching the 65-year retirement age that he 
set for his companies' executives, and he had no successors with 
the same emotional commitment to the city, and the power to 
improve it. A big question is: how much longer will the momen¬ 
tum continue? The Allegheny Conference had become a promo¬ 
tional agency, with membership a status symbol, and some 
observers worry that the new generation of top management is 
far more interested in corporate profits and dividends than in the 
Pittsburgh region. The early action formula threatened to get 
rusty. 

; Some economists believed part of the problem of diversi- 
i fying industry was the lack in Pittsburgh of private venture 
capital and local encouragement of young new industry. Accumu¬ 
lated wealth tends to become conservative and fiduciarv; and 
small Pittsburgh businessmen have an inferiority complex when 
it comes to the top private power. The service industries, boom¬ 
ing everywhere, are too small a part of the local base in 
Pittsburgh—again due to the predominance of big industry. The 
nonprofit, Pittsburgh-centered Regional Industrial Development 
Corporation of Southwestern Pennsylvania has had to seek out 
and finance promising new industry. The research and develop 
ment companies are too closely tied to the ferrous field. 

I The findings of the Urban Renewal Impact Study, issued by 
I ACTION-Housing, were grim. “Despite all that has been 
I achieved in so short a time, Allegheny County faces, in 1%\ a 
j deepening crisis”; the study called for new and far broader 
efforts. 

Significantly, this report exposed the extent of the communi¬ 
ty s social problems and called for a far greater investment- this 
time in people to keep Pittsburgh modern and economically 
healthy, as well as to compensate for past neglect of local human 
resources and housing. Some 40,000 new jobs would have to he 
t found annually to keep people from leaving and the eeouomv 
from stagnating, it stated. To attain these new jobs by attracting 
new growth industries, Pittsburgh required a vastly improved ed* 
ucational system and retraining programs to upgrade labor. Un- 
less the legislature removed present restrictions on school district 
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taxing, or loosened its own purse strings, the fiscally squeezed 
city's old school system would soon find itself in crisis. 

In the public transportation field, the Pittsburgh power groups 
were extremely slow to accept the facts about the chaotic assort¬ 
ment of some thirty-three privately owned bus and trolley lines 
that “served” the city. A 1959 study of the situation advised that 
the lines be coordinated and improved through public acquisition 
and a substantial investment in new equipment, plus an annual 
subsidy to run the merged system. Not until 1964 did the Port 
Authority exercise its five-year-old powers to acquire the first of 
the private lines. According to knowledgeable people, acquisition 
of private lines and permanent local subsidy of transit went 
against the top powers grain (it would be the first Renaissance 
project to do so), and they did not grasp the relation of a sound 
metropolitan circulatory system to the region's well-being. 

But the need to serve the "new Pittsburgh” better—to trans¬ 
port office workers in the business district efficiently—began to 
outweigh objections. The Port Authority ordered a feasibility 
study of a new, rapid transit system which might start operation 
in 1971 Anticipating a new, multibillion-dollar market nationally 
in urban mass transportation, several Pittsburgh companies began 
preparing for it. Richard Mellon announced in 1966 a $300,000 
gift to establish a Transportation Research Institute at Carnegie 
Tech. ('The institute expected to have an annual budget of 
$1,000,000 from federal, state and private grants.) Wcstinghouse 
actively pminoted the computer controlled aluminum "Skybus” 
it had developed with federal grants and was demonstrating on a 
two mile elevated test track. U.S. Steel and Alcoa were also de¬ 
veloping equipment for what might become a major local growth 
industry in the 1970\s. 

In the shelter field, however, the Pittsburghers were not yet 
willing to consider public’ means for reducing shelter costs for the 
“forgotten third." New York, with its municipal tax abatement 
and low interest government loans, was able to do much more, 
proportionately, than did ACTION !lousing. The necessary en¬ 
abling legislation was said to be politically impossible. 

The leaders also did not use their vast wealth to further the 
city's civilizing role. "Florence without Lorenzo,” one outspoken 
advocate of a "local cultural renaissance characterized Pittsburgh. 
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True, the city government did establish the first municipal edu¬ 
cational television station in the country; the Pittsburgh Play¬ 
house initiated a repertory company; and the Mellon foundations 
were starting to give to the city—with many millions for the 
arts, schools, ACTION-Housing and scientific research at the 
universities. But few other sources of wealth joined. Raising 
money for the arts and music was an uphill struggle. 

Schools, so long ignored by the Renaissance, began to respond 
at the end of the 1950’s. A Citizens’ Committee on Schools 
formed in 1963, and in 1965, citizens and some power joined in 
pushing the state legislature to give more assistance to urban 
areas. 

During the early 1960's, the area saw a continued outmigration 
; in its prime-age labor force. (A special census in 1965 found that 
the metropolitan area had experienced an absolute decline in 
population in the past five years—the first time this has hap¬ 
pened in the country’s history.) Then in the mid-1960 s, a na¬ 
tional boom in "hard goods”—-automobiles, business machinery, 
construction, highways, and military equipment—demanded steel 
and other metals. Plants were running at 90 per cent of 
capacity, and the Pittsburgh region, with half its jobs in steel 
and an unemployment rate below the national low average in 
1966, needed skilled workers. For the moment, the region was 
riding high. 

Can the downtown Renaissance be called a success in terms of 
people? Certainly working downtown is much pleasanter, as is 
visiting and shopping—if the customers come. But Pittsburgh 
residents do not dawdle downtown, or come back down there 
after work and on weekends. Despite the golden Hilton Hotel at 
Gateway Center and the civic arena’s telescoping roof, there is 
little to attract or hold people there. (There is still not a decent 
night-club in town.) Having so long lacked a middle-class market 
for good restaurants, book stores, retail and other specialty shops 
and services, downtown has not developed these attractions. The 
center of the city, although cleared of nineteenth-century blight 
and sprouting twentieth-century high-rise offices, is still deeply set 
in the old pattern and class split. 

As one of the key staff men of the Renaissance expressed it, 
"You can build a whole new city with bricks and mortar, but you 
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caift change people much. The people here don't know how to 
relax and play. They just know how to produce.” 

There are, however, some signs of promising change. (Not the 
least of these are the downtown sifting places—at Mellon Square 
and Gateway Center, where there is even an outdoor cafe.) The 
downtown office boom, the new industrial research laboratories 
and the expansion of the universities have begun to create a new 
professional technical group and an enlarged intellectual conimrn 
nity. 1 his may result in a more active middle-class polity and 
consumer public than big basic industry has created. There has 
been talk at the universities, where there are new centers for 
urban studies, about forming a citizens’ housing and planning 
council that is not under the Mellons. 

d hose fours will have to work hard to change the eitvks image. 
‘The w odd’s biggest compauv town” is how the wife of one U.S. 
Steel executive horn New York described Pittsburgh, He, like 
many management people, lefused to go to Pittsburgh, though 
he had to forfeit substantial company benefits, “Isthnic and reli¬ 
gious labels are on, eve r\ thing. When \im t ome to look for a 
house, von aie told what submb vou should live in, what elubs to 
belong to, vvlut families your children shouldn’t plav with. Yon 
can't !o i e \ours< If in the communitv as vou can in New York.” 
Anothri pcierphve resident who vvoiks with the steel companies 
observes, “The winking people have no sense of progress. Per¬ 
haps they have just accepted the idea that they won't get ahead.” 

Pittsburgh is still a town of a few big, moveis and the mass of 
little people who aie used to luvin;; thing,s done for them. Yet 
the Renaivanee although it was basically the ohlstvle coalition 
at work - u icldrd its joint powers for nobler cauls than in the 
past, and furnished other, less ligidlv structured c ities with a pat¬ 
tern of action on winch to stait building a new civic tradition. 
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THE FRUSTRATING 
BUSINESS OF REBUILDING 
■ Redevelopment of 
Southwest Washington 


To the layman, residential redevelopment is mysterious and 
heavy with suspicions of big-deal operators making a killing at 
the expense of taxpayers and dislocated slum dwellers. When he 
sees rising over slum sites apartment houses with rentals priced 
far beyond the pocketbook of not only the former residents but 
even the average city dweller, he assumes that the sponsors are 
making exorbitant and illegal profits, especially because he knows 
the land cost has been reduced. 

° f , the g0vernment “write-down” on slum land is 
probably the best-kept open secret in the country. Almost every¬ 
one believes, incorrectly, that the reduced resale price is a sub- 
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sidy to the private entrepreneur and his “luxury" developments; 
the more suspicious are sure it is a give-away. Few seem to he 
aware that the public subsidy is to the community, to pav for 
eliminating slum structures and to deflate land costs to fair uui 
ket values so that former shun sites may he put hack into use at 
good development standards, and necessary new sets iee facilities 
he built. Nor does the public generally realize the extensive con 
trols exerted by local and federal government agencies over the 
sponsor. 

If at fust redevelopment seems a jackpot, the market place 
negates this supposition. The comparatively small number of rede 
velopers have yet to hnv yachts. In fact, those who have been 
making profits even comparable to low yield “safe" investments 
can be counted on the fingers of one hand. Some have given up 
their unprofitable projects bv either defaulting or .selling out h* 
an investor who needs a tax loss. And most builders, realtors amt 
investors have avoided this vrntrnc. 

lul some unusual investors do continue to bid for and sponsor 
Title I projects. The expelieuce of the initial developer in what is 
todav the outstanding showcase fur residential redevelopment in 
the country. Southwest Washington, will he related heir, I In 
story illuminates the* tmupte role of the private sponsor, am! the 
misunderstood nutter of building privately financed housing on 
government cleared shun sites. 

1 lie redevelopment formula is based on the not uncommon 
American practice of using government power and resources to 

encourage private participation in an activity where immediate 
profits arc not apparent, but when* a public need must lie nni 
Indeed, if fallow shun and blighted areas of initial cities had 
been sufficiently attractive to pm ate investors alone, govemuwul 
intervention to encourage rebuilding would not have been nm r» 
sary. The alternative < omplrte government imam mg and 
building neither sits well with the American public, nor appear* 
feasible horn the 1 viewpoint of the national or local miniums 

Keonomists have generally agreed that to revitalize trttifi! 
cities and finance their renewal, ptivate investment on a mm h 
larger scale than the* public share is essential, dins wa * pad of tie* 
concept written into the*- I lousing At I of PHT wlitth mtiodm r4 
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Title I redevelopment. Its preamble specified that . . (1) pri¬ 
vate enterprise shall be encouraged to serve as large a part of the 
total needs as it can; (2) governmental assistance shall be utilized 
where feasible to enable private enterprise to serve as large a part 
of the total need as it can . . ” 

What has remained subjective and fraught with conflicting 
views is the question of how much government assistance or in¬ 
centive is necessary to attract private investors to redevelopment 
areas, how much regulation is required to protect the public in¬ 
terest, and to what use should their land be put. These questions 
are particularly susceptible to public scrutiny when they involve a 
social commodity like housing. 

When urban redevelopment became a federal aid program in 
1949, it was assumed that the government deflation in land cost, 
plus its use of eminent domain, would be sufficient to attract pri¬ 
vate investors to Title I rebuilding. But it soon became clear that 
to change the character of a blighted neighborhood and perma¬ 
nently eliminate the slum, a project that would encompass an 
extensive area was necessary—and such an undertaking demanded 
a great deal of cash on the part of the sponsor-builder. As it turned 
out, the insurance companies were virtually the only investors 
with sufficient money ready and available for a relatively low re¬ 
turn. 

Several of them had undertaken mammoth residential redevel¬ 
opments with rents aimed at the middle-income market; most 
notable of these were Metropolitan Life's Stuyvesant Town in 
Manhattan, and New York Life's Lake Meadows project in Chi¬ 
cago, both initiated under earlier state laws. 

But just as cities generally were being stimulated by the new 
federal loans and grants under Title I, the life insurance compa¬ 
nies began to withdraw from direct sponsorship. In fact, several 
sold their developments, and none have entered as direct in¬ 
vestors since 1952. 

The disquieting lack of interest was partly caused by the battle 
for investment capital, a factor Congress had not considered. At 
the end of World War II, interest rates were at a record low, and 
earnings from apartment projects were satisfactory to the insur¬ 
ance companies compared with alternative investment possibili- 
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ties. But as money conditions changed, the net yield on such 
housing developments fell below even that of government bonds. 
Yields were lowest of all on projects like Stuyvesant down, where 
the rents were set by local government, and the sponsor's return 
was limited in exchange for municipal tax abatement, as provided 
under New York State's redevelopment law. 

But life insurance companies have obligations to millions of 
policy holders and must be assured a safe return on their invest¬ 
ment. Further, their company images are important, and they are 
reluctant to become engaged in any kind of public controversy. It 
had appeared during the 1940's that by building housing, insur¬ 
ance companies would meet a widespread social need and create 
a safe investment, as well as a desirable public image. 

However, the role of landlord in a redevelopment project 
plunged insurance companies into front page disputes and the 
touchy issue of housing integration while failing to assure them 
their expected annual return. Further, they found themselves 
frozen into positions from winch they could not easily pull out. 
lire deathblow to direct investment by Metropolitan late, the 
giant in the housing field, came in 1952 when New* York's Board 
of Estimate, submitting to pressures from Stuyvesant down's 
tenants, broke its contractual agreement with the company by re 
jecting its application for legitimate increases in rents to cover 
rising operating costs. 

Thereafter, it proved more remunerative, and far less trouble" 
some, for insurance companies to take a mortgage position instead 
of investing directly. 


THE HOLE OF THE FHA 

With tiie withdrawal of institutional investors, the obvious 
question was: I low could the non-institutional investor be en¬ 
couraged to sponsor residential redevelopment? His attitude to¬ 
ward urban real estate- rental housing, in particular hail been 
negative since the precipitous collapse of the inflated real estate 
market of the 1920's. Instead of regarding city real estate in the 
traditional American manner, as a safe longterm investment 



: 168 : cities in a race with time 

providing a reliable annual income, investors bad come to look 
for a very rapid return of cash put into this highly illiquid and 
risky form of property. 

In his nationwide study of Rental Housing in 1958, economist 
Louis Winnick found that unless a non-institutional investor 
could foresee an annual return of 15 to 20 per cent, compared to 
the insurance companies' 6 per cent, he would not be attracted to 
rental housing. Because the opportunities for such a high return 
from new rental projects were limited, Winnick wrote, the 
amount produced had been cut sharply. The exceptions were 
where very high debt financing could be obtained, or where the 
risk was shifted to government’s shoulders. 

This situation pointed to a much larger role for the Federal 
Housing Administration in cities. The history and character of 
the FLIA, the most powerful and ambiguous of the depression- 
born government housing agencies, has been an integral part of 
the redevelopment investment problem. 

When the FHA was created in 1934, its main function was to 
administer a new invention-government mortgage insurance. 
This device was conceived as a means of stimulating the produc¬ 
tion of housing, both single-family units and multiple units. FIIA 
did not lend or give money; it underwrote the traditional risk of 
the suddenly reluctant private lending institutions by pledging 
the unlimited credit of the federal government to back up their 
mortgages and thus insure their loans. Should a mortgagee de¬ 
fault on an FHA-insured loan, the federal agency would compen¬ 
sate the insured bank. 

FHA also tried to reduce the cost of housing for consumers 
and thus stimulate demand by requiring that the loans it insured 
offer much more liberal credit terms than those on a conven¬ 
tional mortgage. Then the home purchaser or equity investor 
would have to put up less cash initially and would have a sub¬ 
stantially longer repayment period. 

This premise proved to be remarkably effective. By the 1940\$, 
a considerable segment of the revived housing industry had be¬ 
come dependent on government insurance. But the stimulus of 
federal credit was restricted largely to suburban single-family 
home developments. In fact, FHA’s liberal home purchase terms 
accelerated all the other factors working in favor of the suburbs: 
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low-cost accessible land, growing families’ apparent preference 
for this style of living, and the many tax advantages of homeown¬ 
ing. 

With the end of World War II, there came still more gener¬ 
ous governmental boosts to the home purchaser—the Veterans 
Administration’s no-equity insurance and direct loan programs for 
returning G.I/s. These federal aids, coupled with wartime savings 
and stimulated by the baby boom that started in the late 1940’s, 
resulted by 1956, in 30,000,000 Americans—or 56 per cent of the 
country—owning homes, compared to 16,000,000 in 1945. 

Thus the builder or investor was able to operate with ease and 
assurance in the country or the suburbs. But when he turned to 
the central city, he found land costs relatively high and often in¬ 
flated, if sites were available at all The city environment was 
drab and cramped. Public facilities had deteriorated as a result of 
the depression years and wartime neglect. Schools were old. 
There were inadequate playgrounds for the mushroom crop of 
youngsters, and growing traffic made residential side streets dan¬ 
gerous and noisy. Nor was there much profitable consumer de¬ 
mand in cities. Furthermore, there was little financial incentive 
—in fact there was major risk—in putting up investment housing 
in the midst of such spreading deterioration. 

The FIIA did not, with one notable exception, particularly en¬ 
courage central-city building. Its less generous rental housing 
terms displayed a mistrust of building investors born of the un- 
happy 1920’s. And its attitude toward blighted city areas was just 
like that of a mortgage banker; these were not economically 
sound areas for housing investment. Builders could not get FIIA 
loans in many parts of the inner city. 

The 'Pitie I legislation of 1949 aimed at overcoming many of 
these negative factors. By helping to clear large enough areas, ab¬ 
sorbing clearance costs and deflating the land price to fair market 
value, it hoped to make rebuilding attractive and economically 
sound. But, as the first few years of the new program showed, the 
legislative assumption that former slum land, when cleared and 
offered for sale at fair market value, would be as marketable as 
other types of land was wrong. The banks still would not issue 
mortgages in former slum areas, and the fill A, as conservative as 
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the private banker, still maintained its cordon sanitaire , appar¬ 
ently unconvinced that redevelopment could change the charac¬ 
ter of an area sufficiently to make a long-term loan economically 
sound. 

This financing impasse was largely responsible for the lack of 
rebuilding under Title I during the program's early years. Recog¬ 
nizing this, Congress in 1954 legislated a special assistance pro¬ 
gram for FHA, one to insure housing in urban renewal areas, 
known as Section 220. The most significant difference between 
"220" and other programs was that Congress directed FI IA to 
drop its "economic soundness" requirements for urban renewal 
areas. It was directed to consider what such an area would be like 
after it was rebuilt according to official city plans, and to under¬ 
write the private risks of redevelopment. It also called for 
loans on 90 per cent of value, terms much more generous than 
the two-thirds or three-quarters loans generally available from 
banks. 

When these provisions still did not sufficiently attract in¬ 
vestors, Congress further liberalized FIIA's urban renewal terms. 
It called for loans on 90 per cent of replacement cost, instead of 
value, and reduced the sponsors cash requirements still more. 
Now the sponsor could include as part of his 10 per cent equity 
the FHA allowance for builder's profit and risk, thus making it 
possible, on the books, for him to go in with about 3 per cent 
cash equity, including the 2 per cent working capital required by 
FHA on its estimate of total project cost Thus, he could sponsor 
for as little as one per cent in cash. 

This gave the sponsor what is known as "maximum leverage" 
on his cash outlay, and offered just about the most attractive 
housing investment terms available anywhere. 

Still there was no rush to redevelopment. For one thing, few 
builders were long-term investors and, in spite of the relatively 
small cash requirements in the revised Section 220 program, most 
Title I projects by their very size and nature still necessitated 
immobilizing a substantial amount of money for a long period. 
Builders were also put off by other factors: the long and uncer¬ 
tain incubation period; the many layers of government they had 
to deal with; the intricate, voluminous and ever-changing rules of 
the game, as written by the various agencies that are joint partici- 
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pants (though not necessarily enthusiastic partners) in city re¬ 
building. 

Finally, the FHA, which should have been the big risk-taker, 
turned out to be an extremely conservative agency. It had just 
been through a grueling Congressional investigation centering on 
its Section 608, a rental housing program mandated by Congress 
in 1947 to overcome the city housing shortage. Under “608” no 
cash investment was required of a builder, and FHA had pro¬ 
moted the program to builders as virtually guaranteed to return 
more than the cost of the mortgage. It had been remarkably 
successful in terms of housing volume—470,000 dwelling units 
were built or scheduled by the time the program ended in 
!95L 

But the first time FHA pushed rental housing with “608,” it 
got burned. In 1954, when Congress learned of the windfall 
profits made by many “608” builders, Senator Homer Capehart 
launched his headline-making probe, bringing many builders and 
FHA insuring officers into an uncomfortable national spotlight. 
FHA suddenly put cash requirements on past projects, gray-listed 
nonconforming builders, and purged itself of many local insuring 
officers who had been following its administrative orders. It also 
required cost certification on future projects. 

The Capehart investigation literally paralyzed the industry as 
well as FHA, leaving the agency loath to take any kind of 
chances, and making most builders unable or reluctant to partici¬ 
pate in future government rental housing programs. This was the 
unpromising climate that faced the new Section 220 mortgage in¬ 
surance program. 

Even without this unexpected complication, redevelopment 
does not lend itself to the conventional wisdom of real estate in¬ 
vestment, which holds that the way to make money is see some¬ 
one else make a profit and imitate him. In fact, redevelopment 
contradicts this canon. Nor does the program have its own firm 
set of rules, even after a decade and a half of experience. The re¬ 
developer must be an innovator. Each project appears to have its 
own eccentricities and, in spite of the attraction of FHA insur¬ 
ance, the initial cash risk in project sponsorship must still be 
made by the private builder or investor. 

The program was summarized by one of the country's most 
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knowledgeable mortgage bankers back in 1958: "Redevelopment 
is a fine opportunity for profits served on a silver platter. [But] 
the platter has a tight lid and is surrounded by mousetraps/' 
Comparatively few entrepreneurs were willing to brave the 
mousetraps for the potentially large but still uncertain future 
profits. Redevelopment had to rely largely on a handful of off¬ 
beat, long-term promoters who were motivated by more than just 
profits to front-run the course. Several of them have been respon¬ 
sible for the new residential community rising in the Southwest 
Washington, the first area in the District of Columbia desig¬ 
nated for Title I of the Housing Act of 1949. 


REHOUSING VERSUS REDEVELOPMENT 

Southwest Washington, a 550-acre triangle of land whose apex 
is the Capitol itself and whose base is the Potomac River, was 
one of the country's worst slum areas in 1953. By the end of 
1965, the redeveloped site was emerging as an attractive, racially 
integrated community of 5,700 residents, among them Congress¬ 
men and Senators, living in new private high-rise apartments and 
townhouses, with new shops, five new churches, a legitimate 
theater, new school and motor hotel. When complete, the new 
Southwest will have 18,000 residents (5,000 of them already in 
public housing), and over 20,000 office workers just in new gov¬ 
ernment and private buildings. Southwest is a product of mixed 
capitalism and the most complicated federal grant-in-aid program 
in the country. 

This history sheds much light on the profit-consuming gap 
that exists between legislative theory and the actual practice of 
redevelopment, and on the risk-taking role of the private investor- 
developer. The experiences of James H. Scheuer as sponsor of 
seventy-six-acre Area B, first redevelopment tract in the new 
Southwest, illustrate the problems and processes involved and are 
no doubt related to the high price of pioneering. But what he ex¬ 
perienced and what he produced raise the question: Can you 
realize social objectives along with a profitable real estate devel¬ 
opment? 

Plans for rebuilding Southwest had been the subject of wide- 
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spread local debate in the early 1950's. Should the area be rebuilt 
to house its present residents, or higher-income groups who 
would bring a greater tax return to the District? John Nolen, 
then director of the National Capital Planning Commission, 
argued that Southwest was "ideal for low-income families work¬ 
ing in the terminal, the railroads, the markets. These people 
must live somewhere." The commission drew up plans late in 
1951 which preserved the basic character of the area. 

Ihen in 1952 the Redevelopment Land Agency of the District, 
the official local body in charge of the new program, retained two 
of the capital's outstanding architects, Mrs. Chloethiel Wood¬ 
ard Smith, a progressive and creative young woman, and Louis 
Justement, one of the city's better known practitioners, to make 
a comprehensive plan for Southwest. Their proposal called for 
dramatically changing and upgrading the superbly located area 
for its highest possible use. 

Southwest was one of the oldest and most central parts of tire 
federal city planned by L'Knfant. General Washington had 
urged his friends to buy homes there, and it became the residen¬ 
tial locale for some of the city's most prominent leaders. But the 
unsanitary James Creek, which became virtually an open sewer, 
the nearby malarial marshes and the tracks of the Pennsylvania 
Railroad discouraged proper development and isolated the area 
from the rest of the city. By 1860, Southwest was known as "the 
Island." 

But Mrs. Smith and Justement pointed out in their 1953 plan 
that these basic undesirable features, particularly the character of 
the swamps and drainage canal, no longer existed. In rebuilding, 
the train tracks that cut off Southwest from the rest of the city 
could be crossed by overpasses. 'The food and fish markets could 
be removed from the decaying waterfront, and the Potomac's 
shore redeveloped as another attraction of the area. 

When the detailed Smith Justement plan was published it was 
pilloried by many leading voices in the capital as too extravagant. 
District bankers said "no one" would live in Southwest. Local 
builders saw the area as suitable only for cheap walk-ups for Ne¬ 
groes. An unspoken, though well-recognized, cause for opposition 
on the part of several important business organizations was their 
desire to contain Negroes, who formed the majority of South- 
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west's residents, within the area instead of spreading them to 
other parts of the city. 

Then in February 1954, William Zeckendorf, the well-known 
investor-developer and center-city enthusiast, came to Washing¬ 
ton with illustrated brochures, press releases and sketches. His 
scale model (unveiled before Congress, top businessmen and the 
press) for a master redevelopment of the whole area would, he 
stated, give the city “the cosmopolitan atmosphere of a great 
world capital” that it now lacked. 

One aim of the Zeckendorf plan was to establish Southwest as 
one of the most desirable residential areas in the city. He also 
proposed “I/Enfant Plaza”—a complex of cultural, recreational 
and commercial facilities as well as government buildings 
grouped around a traffic-free pedestrian mall. This, he said, 
would be to Washington “what the Champs Elysees is to Paris or 
the Piazza San Marco to Venice.” He conjured up a setting for 
sidewalk cafes, fountains, theaters, skating rinks, dining and 
dancing spots, and a delightful new waterfront. 

The plan strongly resembled the Smith-Justement proposal, 
both in philosophy and in particulars. It even included the im¬ 
portant overpass to obliterate the railroad tracks and the Tenth 
Street Mall, which would provide an imposing gateway and di¬ 
rect connection between the reborn area and the rest of the city. 
But Zeckendorf had the money—or thought he knew where he 
could get it—to make the dream come true.* 

The Washington Post , whose publisher had been responsible 
for Zeckendorfs firm undertaking the master plan, hailed the 
proposal as “the most ambitious city rebuilding project ever at¬ 
tempted in America,” and one which Zeckendorf “is eager to 
undertake as a guide to other cities faced with the problem of the 
flight to the suburbs.” Other local groups, which had been press¬ 
ing for bolder and more imaginative planning than the present 
compromise between rehousing and upgrading, were enthusiastic. 

Within a month, a memorandum of understanding was drawn 

* To swing his audacious deals, Zeckendorf would borrow money at ex¬ 
tortionate rates (“Fd rather be alive at 18 per cent than dead at the prime 
rate/' he stated), and got into continual financial jams which delayed or 
complicated many of his projects. These finally put his firm in bankruptcy 
in 1965 . 
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up between the District Redevelopment Land Agency and 
Webb and Knapp, signifying the firm's intent to carry out at 
least 50 per cent of the 440-acre Area C redevelopment if all the 
problems now standing in the way could be ironed out. Most 
important was gaining the cooperation and coordination of vari¬ 
ous government agencies whose buildings would be part of the 
proposed new complex. 

AREA B SPONSORSHIP 

Zeckendorfs Washington agreement provided a striking na¬ 
tional stimulus to redevelopment. Letters from other cities whose 
programs were stalled for lack of local builder-investor interest 
began to pour into his office. He became the prototype of a small 
but ambitious group of national developers who began to make 
whirlwind trips across the country, talking up redevelopment 
from platforms, stirring up local interest and rescuing idle Title I 
projects. 

Among them was James H. Scheuer of New York. Scheuer is 
the son of a Manhattan real estate investor who made millions by 
purchasing luxury apartment houses—among them block-large 
London Terrace—at distress prices during the bottom of the 
depression, and by building up his equity through good manage¬ 
ment and improvement of facilities. Before joining the family 
business in 1952, Scheuer had earned graduate degrees in busi¬ 
ness administration and law and worked for federal government 
agencies in Washington. Long active in the New York Citizens 
Housing and Planning Council, of which he became president in 
1958, and a politically ambitious Democrat,* he had studied new 
housing legislation and developed advanced social and design 
ideas about residential developments. His successful racial inte¬ 
gration of two state-assisted housing developments owned by his 
family firm had already won him recognition by the National 
Urban League. 

Scheuer first became interested in Washington's renewal pro¬ 
gram early in 1955 when John R. Searles, Jr., then executive di¬ 
rector of the Redevelopment Land Agency, invited him to dis¬ 
cuss housing rehabilitation work which the Housing Act of 1954 

* Scheuer was elected to Congress from a district in the Bronx in 1964- 
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encouraged. Scheuer's visit was inconclusive, but had included a 
tour of Southwest B, which was under contract for redevelop¬ 
ment to a Norfolk, Virginia building firm. 

Then Scheuer received an unexpected long-distance call from 
Searles. The redevelopment director wanted to know whether 
the New York realtor would be interested in bidding for sponsor¬ 
ship of Area B. The current sponsors, then under investigation by 
the Capehart Committee for several "608" projects, were with¬ 
drawing. 

Fearing this might occur, Searles had already sounded out the 
other original 1953 bidders. None was interested. A new cost cer¬ 
tification element in FHA insurance discouraged some. Even 
Zeckendorf refused. He believed that no investment in South¬ 
west would be sound until renewal of all the vast slum area was 
assured. The papers announced the sponsors' withdrawal in blam¬ 
ing headlines the evening of Searles' call to New York. 

Here was the nightmare situation that haunted redevelopment 
directors across the country—cleared land and no buyer. In De¬ 
troit and Baltimore unsold Title I sites lay vacant, subjecting 
agency heads to official censure, public jibes and private humilia¬ 
tion. Searles was determined that this should not occur in Wash¬ 
ington, where the eyes of Congress and the nation were fixed on 
the rebuilding of the notorious "slums in the shadow of the na¬ 
tion's Capitol." 

Scheuer was interested in sponsorship of Area B for a number 
of reasons. Through his government work, he was familiar with 
Washington. The city, with its continual flow of government 
workers who prefer to rent rather than buy, was ‘‘depression- 
proof" and seemed an excellent market for the 1,020 units of 
rental housing called for in the redevelopment plan. The location 
was another major attraction; it was only 500 yards from the 
Capitol and within walking distance of a large complex of exist 
ing and projected government buildings. It seemed obvious that 
one day it would be a prestige area. lie also liked the proposed 
mixture of different building types and rent levels. There were to 
be elevator apartments as well as row houses and garden a pa it 
ments for families, one third of them to rent for a maximum of 
$17 a room in order to assure a socially desirable mixture of in¬ 
come groups. 
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The concept of redevelopment intrigued Scheuer. As he saw it, 
the government was assembling large tracts of centrally located 
city acreage which he as a private businessman could not possibly 
acquire unaided, and was cutting the price to a value that made 
rebuilding the land at highest planning standards economically 
feasible for him. Further, the city would hold the land he had 
contracted to rebuild free of interest and real estate taxes until he 
was ready for construction, and would build and pay for the new 
streets, sewers and other public facilities that a private develop¬ 
ment would need. 

Webb and Knapp's memorandum of understanding for re¬ 
building the large tract of adjoining land made investment in 
Southwest seem reasonably safe and attractive. Not to be over¬ 
looked was the glamour—Scheuer preferred to call it the "chal¬ 
lenge 7 '—of being a rebuilder of the century-old slum in the Capi¬ 
tol's shadow, with members of Congress observing the results. 
Southwest also offered Scheuer an opportunity to put into prac¬ 
tice on an impressive scale some of his advanced concepts about 
the design of urban neighborhoods and their racial integration. 

The deciding factor was the financial incentive offered by 
FHA's Section 220. Scheuer recognized that the FHA placed a 
ceiling on the rentals he could charge as well as the initial returns 
he could receive,* and supervised operation closely. However, 
under this special urban renewal program, his cash equity in the 
initial $5,930,000 apartment house would have to be only 
$325,000—the maximum leverage under Section 220. With few 
vacancies it should be possible to get a cash return of close to 
$90,000 a year—or about 30 per cent—on the first 402-unit apart¬ 
ment house, with his equity back in three or four years. This 
compared very favorably with the terms most residential real 
estate investors required then. Once his equity in the project had 
increased to one third of replacement value, he could pay off the 
FHA mortgage and refinance it conventionally, thus freeing his 
development of the agency's rent restrictions and payment of its 
one half per cent premium charge. 

* Section 220 rents were figured to allow the sponsor a 7.25 per cent re¬ 
turn at 93 per cent occupancy. Once debt service and the FHA's premium 
were paid off, he was left with a .5 per cent return at that vacancy rate. 
Should there be fewer vacancies, his profits could go up substantially, and 
this was what Scheuer hoped for. 
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The income tax provisions were also important. Fast deprecia¬ 
tion allowances offered on real estate investment under 1954 
amendments to the Internal Revenue Code virtually eliminated 
the need to pay corporate taxes on the project's income during 
the first five to seven years. These allowances could also be used 
to offset profits made from other corporations held in common 
ownership. Furthermore, if he sold the project he need pay a 
capital gains tax of only 25 per cent on the profits. 

This was Scheuer’s estimation in 1955. ^.ct five years after 
Scarles' call, in 1960, Scheuer and his partner had only one build¬ 
ing up and renting in Southwest; far from making any profit, 
they had yet to earn their equity back. They had invested three 
times the original anticipated sum and were putting in $15,000 a 
month more just to keep that building going. With a vacancy 
rate of 25 per cent (they could only start making money when 
vacancies reached 7 per cent) it would take fifteen years to get 
their cash back even if the building were soon to reach full occu¬ 
pancy. One could make a similar profit from government bonds. 
To compound their problems, a Congressional committee had 
ordered an investigation into the unbelievable slowness of re¬ 
building Southwest. Theirs was the only new structure in the 
whole area, and the redevelopment agency had threatened 
Scheuer and his partner with forfeiture of the rest of their project 
unless they proceeded with its completion. Looking back on his 
early optimism, Scheuer observed, “I was naive about the prob¬ 
lems.” What had gone wrong? 

THE GOVERNMENT GAUNTLETS 

Schcuer's first problem was the time and expense involved in 
winning the sponsorship. After Scheuer's interest in Area B 
leaked out in the newspapers, two local bidders suddenly ap¬ 
peared, and a competition loomed. Unable to associate himself 
with a local builder or real estate investor (all but his two com¬ 
petitors regarded Southwest as an impractical proposition) 
Scheuer decided to associate himself with a well known outside 
figure. He approached Roger L. Stevens of New York, nationally 
known realty trader-operator and theatrical producer, who was 
then chairman of the Democratic Party's Finance Committee. 
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Stevens became Scheuer's equal partner in the First National 
Redevelopment Corporation, which retained architect Chloethiel 
Smith to design their project design bid. 

The land price was not to be subject to a competition because, 
in what was then a somewhat unusual arrangement, the price was 
to be set by the Federal Housing Administration. All three bid¬ 
ders appeared to have more than sufficient cash reserves, an im¬ 
portant qualification. But those of Stevens and Scheuer seemed 
unlimited, which persuaded some members of the board of the 
Redevelopment Land Agency in their favor. On the other hand, 
neither had ever put up a building. Each of the prospective spon¬ 
sors also had influential outside pressures exerted on their behalf. 

The board split its vote. Two were in favor of the New York 
development team, two for a Washington builder. The fifth, un¬ 
decided member, was a Negro. There was no clause in the 
sponsor's contract for renting the dwellings they were to build on 
an open-occupancy basis; in fact, since Washington was basically 
a Southern city, the issue had not arisen. But Scheuer and Ste¬ 
vens got word to this member that they planned to integrate 
their project. In October 1955, their firm was announced as the 
new sponsor of Washington's first redevelopment project. 

Between this designation and the eventual signing of the con¬ 
tract, however, they had to run an initial delaying gauntlet of 
government agencies. One issue was the leasehold on the $3,000,- 
000 worth of land. Instead of purchasing the land outright, they 
proposed to rent it, with an option to buy. Although not uncom¬ 
mon in real estate, this was the first such arrangement in urban 
renewal and it had to satisfy the requirements of three different 
public agencies—the District redevelopment agency, the federal 
Urban Renewal Administration and the Federal Housing Admin¬ 
istration. But this was only one problem. 

Eight months passed. Much of the delay was due to disputes 
about the land cost between administrations within the Housing 
and Home Finance Agency. The Federal Housing Administra¬ 
tion wanted to lower the price in order to reduce rentals and thus 
lessen the agency's mortgage insurance risk. The Urban Renewal 
Administration wanted a higher price so that the federal subsidy 
on the write-down could be reduced. It still did not approve, but 
did not stand in the way when, on July 2, 1956, about fifteen 



: 180 i CITIES IN A RACE WITH TIME 

months after Searles' call to Scheuer, the sponsors signed the fifty- 
page official land disposition contract with the redevelopment 
agency. 

Now Mrs. Smith could begin preparing the detailed site plan. 
She first had to make a major revision to accommodate Webb and 
Knapp's still embryonic plans for Area C. Originally, Area B was 
to include a neighborhood grocery and convenience shops, which 
are not generally money-makers for a developer. Zeckendorf pro¬ 
posed that Stevens and Scheuer drop these facilities and let him 
consolidate them in a community shopping center to serve all 
Southwest. This center would be close to Capitol Park Apart¬ 
ments, the name they had given their development; Scheuer and 
Stevens agreed to the change on the premise, and promise, that 
Webb and Knapp's town center would be in operation hv the 
time their first dwellings were ready for occupancy. The necessary 
approval was given by the planning commission and redevelop 
ment agency. 

The most crucial pre-construction step for the sponsors was the 
submission of plans to the Federal Housing Administration for 
the agency's necessary “test of feasibility" to get a mortgage com 
mitment. Yet even before Mrs. Smith's plans could go to the 
FHA's local insuring office, they had to be approved by four 
other government agencies—the District government, the Rede 
velopment Land Agency, the National Capital Planning Com 
mission and the District's Fine Arts Commission. In addition, 
her advanced design proposal had to rim another, special govern 
ment gauntlet of six District departments because hci plan ap¬ 
peared to conflict with an assortment of local regulations. 

Many of the obstacles encountered explain why the sponsms of 
most public or private developments avoid architects who will 
design anything different, and why we end up with such com 
monplace repetitious structures in cities. When one hies to do 
something different and better, one runs into trouble. 

The sponsors and Mrs. Smith were determined to produce an 
outstanding development. Scheuer reasoned it would take some 
thing special to attract people back from the subuibs <n other 
parts of town, especially to live in a former slum atea. As a lour: 
term real estate investor, not a speculative builder, he also 
wanted to create a project in advance of the market, so that 
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Capitol Parle would hold tenants over the long pull as newer 
buildings came up in the District and consumer standards in¬ 
evitably rose. The Redevelopment Dm cl Agency was also striving 
for excellence, for a development with unusual distinction, to 
give flair to the area. In fact, the sponsor's design proposal had 
helped win the contract for them. 

But the challenge was more than architectural. A total new 
environment had to be created for this new residential commu¬ 
nity. The first eight story apartment house was to be on stilts. Its 
large* lobby would be completely glass-enclosed and would give an 
unobstructed view of a park like area behind the building. At one 
end of the lobby there was to be a large metal screen sculpture 
executed by sculptor Harry Bertoia. At the far end of the lawn 
and landscaped walks in back of the apartment house, there were 
to be a large lily pond and a sheltered barbecue pit; tables anti 
chairs under umbrellas were to be near it. Animal statues for the 
children would be on one lawn, and a large tile mosaic by Leo 
Leonni would decorate the wall behind the reflecting pool. The 
entire area would he attractively lit for evening use. Fortunately, 
the redevelopment agency had preserved the tires of old South 
west when the slum buildings were cleared. The sponsors 
planned to plant more* full grown trees to create an air of perma¬ 
nence. Kveutually, their part of the development would be conn 
pleted by about eighty townhouses at the far end, and several 
more apartment buildings dose by. 

Conflicts between the old and new caused some of the prob 
lems in earning out this design. The District zoning law, for 
instance, controlled densities on a single lot, block basis, follow¬ 
ing the old fashioned gridiron street arrangement. Aielute* t 
Smith argued that these limitations had no relevauee to the large 
•scale planning possible under redevelopment, where densities 
were based on an overall coverage of the project area. Kveutuallv. 
the District Planning Commission agreed to conform to Mrs. 
Smith’s plan. 

Another obstacle was that five different sets of legal specifica¬ 
tions for Might and air" had to be considered ami reconciled. 
'Flu* Federal I lousing Administration had one set under its 
Minimum Property Recpiircments; the Distiiet redevelopment 
agency had another, as did several city departments. Another 
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problem was locating underground sewer lines in this prc-Civil 
War area. No District bureau had the necessary information. Yet 
until Mrs. Smith knew where sewer connections could be made, 
she could not start placing buildings. She finally convinced the 
redevelopment agency to make a survey for her. There was also 
the urgent matter of a new elevated expressway that would cut 
through the area close to the first apartment house. The Highway 
Department's plans called for the road to be so high that it 
would block the view from the bottom three floors. 

District regulations proved more and more exasperating. One 
bureau wanted to make sure that the opening in the lattice woik 
on the outside walls of the apartment house would not be hie, 
enough to admit the District's ever-present starlings. The IV 
partment of Health, afraid of mosquito-breeding pools, would 
not approve the lily pond unless the developers agreed to stock it 
with a special kind of mosquito-eating fish. Restrictions on build 
ing heights threatened to force a choice between constructing the 
ground floor on stilts and building one less floor of rooms than 
was allowed by law and the official plan. 

THE TEST OF FEASIBILITY 

Seven months and some $200,000 in cash for architectural 
legal and other consultants' fees were necessary to clear local 
hurdles for just the one building. Finally, in February 19YT, the 
plan for Capitol Park Apartments One was ready to go to the 
Federal Housing Administration's local office for a test of feanbd 
ity for a preliminary commitment. 

Another costly six months later, the FIIA office derided to give 
Stevens and Scheuer a mortgage commitment*. But this was uulv 
on 82 per cent instead of the full 90 per cent of replacement cod 
allowed in the Congressional statute governing Section 220. 
Thomas Barringer, chief of the District's FIIA insuring office, 
claimed, “You're lucky if you come close to 90 per cent." The 
agency's decision would have forced the sponsors to triple t licit 
cash investment if they accepted it. They could also withdtaw 
from the redevelopment project completely, as their leasehold 
contract provided that they need not proceed if FIIA did not 
issue the full commitment. But as Scheuer and Stevens had ab 
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ready invested several hundred thousand dollars in the prelimi¬ 
nary stages, they were reluetant to adopt this course. Instead, 
they and their team of consultants determined to push for the 
full 90 per cent loan. 

There then began the lengthy negotiations. To appreciate this 
ritual, one must realize that the goals of the redevelopment in 
vestor and the I'll A are, potentially, in conflict from beginning 
to end. The investor wants the maximum commitment fiotn 
h'HA, which, in turn, wants the most possible cash fiotn the in 
vestor. The government agency is very sensitive to the risk element 
in former slum areas, anti, remembering tin' " 60 S” investigations, 
was very leery of builders with little cash equity. The oflicers in 
its local insuring offices worry about possible foteelusutes on 
government insured properties and want to minimize their record 
of defaults. 

I here is also the difticultv of aeeuratelv predicting the success 
of such a tv pical developments. As fouuer IIIIFA administrator 
Norman Mason observed. "The jmb.m renewal) program re 
quires a willingness to take a chance. Hut jlTlAV whole hack 
ground is built on getting the facts and making Luge percentage 
loans based on the facts . . . Who knows it Southwest Wash 
ingtou will develop into a delightful housing area that will sup 
port rents of $2(10 a mouth or otrlv into an area where low 
income families will live?” 

Contrasted with the sponsms. the KIIA appeared to be think 
ing about the past instead of the future. Southwest had been a 
low income, predominantly Negro slum. The 1 luef under writer 
in the IT IA s I hsti ic t ofh-e was opposed to the sponsors’ plans 
for integrating the new hum,mg. The -.line's pink -so pits, appar 
cntlv, was that if the props t wi re low rent, it should be Negro; rf 
higher rent, all white*, buitheimoie. the design the* sj>1 mim ns w-ae 
proposing was probable the most advanced emuept that hart ever 
crossed their desk. A (.‘ongies.man is less hkelv to investigate a 
bureaucrat who ens on the sale of 1 on ,etvatism than our who 
imsueeessfnils takes a itsk encouraged bv C.‘nugusst.m il strtutr. 

In fact, the duet lives given bv the statute unr slr!-!,d 

and subject to great admmisiuttve dmntiuu. lituflv. fnugrrw 
.sets the mortgage that can he allowed pet mom. but the IT I Vs 
.seventy six lor .1! utsuuug offices dec ule m ear h r ase w hat project 
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costs are attributable to dwelling use, i.e. “income-producing ” 
and therefore can be allowed under the statutory per room mort¬ 
gage limits. In this limited and often subjective area, the devel¬ 
oper, his architect and lawyers jockey with the FHA for the most 
favorable commitment. “Ideally,” Thomas Barringer explained, 
“the dwelling units should cost the statutory limit and the in¬ 
come from them should be sufficient to support the mortgage on 
it. But this doesn't often happen.” Thus it is usually the income 
required to cover the annual debt service—another of the four al¬ 
ternative methods the agency uses for determining mortgages— 
that ultimately controls FHA's computations. 

The debt service provides the main answer to the question so 
many people raise about Title I housing; Why, even with the 
write-down on the land cost and FHA mortgage insurance, has 
urban redevelopment generally produced close to luxury rather 
than middle-income rentals? The debt service, particularly the im 
terest rate which is its chief determinant, is the cause. The latter 
accounts for at least 50 per cent, often more, of the developer’s 
rental changes. Consequently, of the five elements determining 
rents—land, construction costs, real estate taxes, operating ex¬ 
penses and debt service—interest has the most powerful leverage 
on what the renter pays.* As the FHA only insures, but does not 
issue mortgages, the agency's terms should meet the market rate 
of interest if its commitments are to obtain the necessary private 
permanent financing. Again, Congress was unsophisticated in its 
housing economics. 

The housing agency's main concern was whether the insured 
project would have enough income left after paying real estate 

* A one percentage point reduction in the interest rate from ^ 1 • to 4 ‘* 
can reduce the monthly charge in a typical two-bedroom apartment ran yin-', 
a $ 15,000 mortgage by $ 12 . 50 , or by $150 a year. 

The other powerful lever is local real estate taxes. But because most dtic% 
look to redevelopment to increase taxable values, and because tax abatement 
is not legal in some states, this tool is used infrequently. Construction costs, 
double since World War II, differ little between public housing and luxury 
units. Operating costs have also risen steadily. Experts differ on the impor¬ 
tance of land cost, but the general rale of thumb is 10 per cent of drvrlop 
ment cost. Very high land cost can cause rents to rise. But tire redevelop 
ment write-down aims to reduce it to fair market value within the limits of 
the plan. Thus while the first parcel of land in Area B cost about half as 
much per square foot as comparable land in other parts of the city, the 
sponsor could build only half as many units on it. 
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taxes and operating expenses to pay off the mortgage. If not. the 
project might end up in the FIIA’s lap. Integral to this concern is 
what rentals FI IA believes a project can command. On the basis 
of this determination, the sponsor decides whether he wishes to 
build. His investment can be increased radically if the FI IA 
differs with him by only $6 on rentals, at present interest rates. 


WHAT IS ECONOMIC SOUNDNESS? 

Not only was the FIIA pessimistic about renting Southwest to 
a middle and upper middle income white market; it did not he 
lieve that the $1()0,(H)() worth of art, amenities and landscaping 
called for by the overall Smith plan would help Capitol I’atk 
Apartments command sufficiently greater rentals to support the 
full mortgage requested by the sponsors. In the agency's jargon, 
these additions were not income producing and thus trot "at 
tributable to dwelling use” on the basic unit of room counts. 
I hey could not be covered in the commitment. Mrs. Smith's de 
sign was, in fact, the most costly proposal to cross their desk, not 
in the basic construction costs, but in the environmental extras, 
In spite of ( amgrexs, the agency thing to its own ideas of ecu 
nomie soundness, which meant to cut u»sts and keep design ex 
tras to the minimum, to reduce the annnti/atiou ami make sure 
it was paid. 

Both the sponsors and auhilects thought stub a philosophy 
ironic. The purpose of the writedown ami the mm rial restru 
lions on laud coverage imposed bv the redevelopment plan then 
they could onlv build on .',(1 per cent of the laud was to Ft the 
sponsors produce a projett that would enhance the tomuuuufv, 
not onlv through its openness, but also through attractive treat 
merit of the generous amount of space between the building. 
Most apartment houses m the I h.tnct could covet tiU pet cent of 
the land, and thus hiuldets had to spend veiy little for lands*up 
mg and cnvuoutueut.il design. In .Southwest," with its large open 
.spaces, if the developers added the evteiiot amemtie, thrv would, 
it seemed, he petuh/ed, FIIA evidently <\pr» ted them to pay for 
them out of their pocket. If FH.Vs appro.u h weir followed, the 
program would cm outage oulin.uv and uninviting developments 
—plots of gtass, cuueiete and parking lots between isolated, look. 
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alike buildings, instead of new beauty in design and a livable, 
humanized outdoors. 

The impasse was broken and the amenities were saved largely 
by Mrs. Smith's skill at the essential art of “juggling the room 
count”—getting more rooms out of the same floor space, and 
thus more mortgage money based on Congress' dollar limits per 
room. An architect dealing with the FI IA must know how to get 
the maximum from these room limits, originally imposed in FHS 
to keep builders from putting up too many luxury units; the re¬ 
strictions worked, however, to make apartments rabbit warrens 
and encouraged chopping up spacious areas into needless but 
mortgage-producing cubicles.* 

The reflecting pool was brought into coverage by the mortgage 
commitment after the plan was revised to place one of the sup 
porting columns of the “income-producing” pavillion in the 
water. FHA rationalized the 414 per cent fee that Stevens and 
Scheuer were paying architect Smith—this is the standard protes 
sional fee, instead of the usual IVi to 2 per cent that builders pav 
“FHA architects” who pull stereotyped, untroublesome plans out 
of the drawer—by taking into account her part in supervising the 
overall project construction. Unanticipated savings dming eon 
struction restored funds which the sponsors put into the lU-itoia 
screen. Mrs. Smith had saved the glass lobby and the full numbei 
of floors by persuading local officials that the ground floor was 
really a “no-story.” 

Commenting somewhat bitterly about such design by rrgula 
tion, she said: “Why should we try to do something better? To 
get some publicity and be a hero? All you do is tie up your time 
and money. You have to be nutty to bother with all this.” 

By April 1958, FHA had issued what seemed to the sponsors a 
“nearly perfect” commitment of 89.8 per cent on Capitol Park 
Apartments One, and ground was broken for construction. Hut 
timing is all-important in rental housing. During the yea is of 
negotiations and planning, construction costs had risen 6 per cent 
and interest rates increased from 414 to 514 per cent. These had 
to be reflected in a $10 rise in monthly rents, which now came to 
$42 a room—$100 for efficiency apartments up to $210 for two 

* The law was revised in 1964 to simultaneously correct misuse of the 
artificial room count and encourage better building design. 
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bedroom units. Also, a tight money market had developed and 
discouraged lenders from I‘ 11 A loans. The combined prestige of 
the president of the Federal City Council, an organization of 
District business leaders, and one of the eountiCs top mortgage 
bankers was necessary to persuade the John Hancock Life Insur¬ 
ance Company to take Capitol Park One and make the first 
private commitment for housing in an uihau renewal area in the 
country. 

THE LONESOME ROSE 

dhe first apartment house was at last readv for oeeupanev in 
June 19S9. The seventy two tenants who moved into the building 
—only IB per cent of its capacity—'were greeted with flowers and 
champagne. At the ground breaking ceremony in MSB, the min¬ 
ister who gave the benediction had said, Mhe deset t shall re juice 
and blossom as the lose.*’ And indeed, Capital l\uk Apartments 
One was a lonesome rose blooming in the shim desert. 

Across the street still stood the deeiepit iow houses of Area C, 
some now occupied bv vagrants. Muggings and knifings suae so 
common that police had to patiol the ndghbmltood constantly. 
Eighty per cent of the apartment units were efficiencies m ttexi 
ble one and a halt loom apartments, designed in large pail to 
meet Hie demands of single women who wuiled m neaihv gov 
eminent buildings. But voting women weir afraid hi eoiue home 
at night. There was nut own decent public tumourlatum to the 
area. 

Also, there was no place # \vline a white gill could shop** with 
in a mile, not even a gioceiv, Webb and Knapp had \rt to build 

tlie indispensable down Ceuta. Why the delay? Webb and 
Knapp spokesmen stated that thr Redevelopment Kami Ague y 
had chfheulty getting the’ land ready tut than and did tint deliver 
it until January 1%(), when then turn commem rd building, dins 
is the official explanation. Hut other informed yum r*» brhrvnt 
that if Webb and Knapp hail been reads vuth cash to build br 
fore then, if could have sun rsstully pressed for delivers of thr 
land. 

Whatever the reason for the delay it vitiated a basic, though 
commonly violated, assumption of any renewal plan: that all 
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principals will perform on schedule. The lack of shopping facili¬ 
ties and apartment houses to help upgrade the surrounding area 
and make it more livable was estimated by Scheucr to have cost 
Capitol Park One half a year's rent-roll (He was also convinced 
that Webb and Knapp had delayed because they wished to sec 
how his apartment house fared before building their own.) 

Meanwhile* Stevens and Scheuer had to spend $10,000 to con¬ 
vert a basement area originally intended for recreational uses into 
a convenience grocery store, for which they received $1 a month 
rental. They also had to pay $2,000 more in legal fees because a 
variance from the District zoning ordinance was required to al¬ 
low a store in a residential building. 

Another extra, heavy expense was for advertising. To attract 
tenants, it was necessary to promote not only Capitol Park One 
but all of Southwest, and to try to alter community opinion. This 
ultimately involved an $89,000 promotional campaign, not cov¬ 
ered by FHA insurance. (In other parts of the city, $15,000 
was the estimated average spent on advertising a new building.) 

Fortunately, many potential renters were out of town govern¬ 
ment workers who were unaware of the stigma attached to 
Southwest. But it did not help to have a cab driver tell a girl who 
gave him the address of Capitol Park Apartments, "I wouldn't 
rent there for anything. IPs just a slum." Extra rental agents were 
required to talk with prospective tenants, and had to he hired for 
a longer than normal period. 

Plad it not been for the park-like landscaping, which allowed 
tenants to stroll on the grounds evenings and weekends, and to 
bring suppers outside to the tables during Washington's Ion?; 
summer, probably fewer people would have lived, or stayed, at 
Capitol Park One. Although tenants had the option to break 
their leases, none did. 

Meanwhile, unexpected competition from other, established 
parts of the city had developed during the years of pro constmc^ 
tion delay. The District was scheduled to adopt a new zoning 
ordinance in 1958. As its enforcement would make present a pa it 
ment house sites less attractive economically to owners because of 
greater limits on density and land coverage, there was the usual 
race to build and get in under the line. The general rental maiket 
also started to boom after the loosening of money late in PH\S. 
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New elevator buildings appeared on well-known avenues around 
town, pretty well saturating the market. In March 1960, vacan¬ 
cies for efficiency units in the whole city stood at the low of 1.28 
per cent; at Capitol Park One they were 13.83. 

PROMISE INTO PRACTICE 

Add to these problems Scheuer’s publicized promise that Capi¬ 
tol Park Apartments would be racially integrated. The Washing¬ 
ton Post had even run a story quoting Scheuer’s iconoclastic 
testimony in New York City', where he supported that city’s pro¬ 
posed open-occupancy housing statute, first of its kind in the 
country. 

During the first few weeks after Capitol Park One opened, 
Negroes comprised the large proportion of Sunday visitors. Many 
were former Southwest residents who came to see what had been 
built in their old neighborhood, not to rent. The renting agents, 
Shannon and Luchs, were frantic. Their firm was the only real 
estate management company in Washington that would handle 
the redevelopment project, but even they lacked experience in in¬ 
tegrated housing. This was the first private apartment building in 
the District of Columbia to be rented on an open-occupancy 
basis. 

The sponsors had planned their integration program in consul¬ 
tation with the District’s leading Negro civic spokesman and 
with one of the nation’s foremost authorities on minority hous¬ 
ing, also a Negro. The consultants had agreed that the project 
would first have to be established as desirable to the white com¬ 
munity if integration were to be achieved. It seemed to them 
that 75 per cent occupancy should be reached before non-white 
tenants were accepted. 

Well-qualified Negroes applied and agreed—after management 
frankly explained its position—-to stay on the waiting list. Then, 
when the building was only 50 per cent occupied, the integration 
issue was forced by the application of a white man who was mar¬ 
ried to a Negro. The couple had a critical housing problem, hav¬ 
ing been ejected from an apartment house owned by the Dis¬ 
trict’s leading builder when management learned the woman was 
the man’s wife, not his maid. The couple’s lawyer, Joseph L. 
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Rauh, former head of the liberal Americans for Democratic Ac¬ 
tion, suggested that they apply to Capitol Park Apartments. Both 
had doctorates and were eminently suitable tenants. They were 
accepted on the waiting list, and when renting continued to go 
slowly, they, like others, were asked to postpone their move-in 
date a month. 

Now Capitol Park Apartments was caught in the cross-currents 
between the liberal white and middle-class Negro communities. 
The couple's lawyer informed the developers that if his clients 
were not admitted at a specific date, they would stage a sleep out 
in front of the building. Negro leaders, fearing there would he a 
strongly negative reaction to integrated housing in Washington if 
people drew the conclusion that open occupancy would lead to 
mixed marriage, begged the sponsors to wait before admitting 
them. Rauh threatened court action. He had no legal grounds, 
but Scheuer and Stevens wanted to avoid such unfavorable pub 
licity. They settled the matter by paying the difference in rent for 
a furnished apartment hotel unit for the couple for several 
months; when other Negroes moved into Capitol Park One, the 
couple would not be as conspicuous. 

Actually, there was no land-office business from Negro appli¬ 
cants. Rents were too high for most, and those who could a thud 
them generally preferred to buy. To them, renting had a stigma 
—especially renting in a former Negro slum. Owning a house, 
however, was a status symbol. Many beautiful homes in the Dis¬ 
trict were becoming available to non-whites. No doubt some 
prospective Negro tenants were also discouraged by the iev 
shoulder of several of Shannon and Luchs’ representatives. Out: 
rental agent had to be fired after he was rude to the future dean 
of Howard University—-who was just looking. Salesmen were 
trained on future plans and the integration policy and the atmos 
phere improved. Still, to get the several dozen Negro tenants in 
the first apartment house, it was necessary to ask Negro organiza¬ 
tions to send applicants. A few who did not qualify on credit 
grounds were accepted. In 1965, 11.9 per cent of the tenants in 
Southwest’s private housing were Negro; in public housing, 95 
per cent were Negro. 

Renting was so slow that the developers had to add $150,090 
to keep the building in operation, and FHA made concessions to 
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them on amortization so they could lower the rents. Meanwhile, 
Capitol Park One had to pay the District $45,000 annually in real 
estate taxes, nearly six times the amount paid by the old slum 
properties. This sum is based on the value of the building, not its 
income. 

Late in 1959 tire general slowness of Southwest’s rebuilding— 
Capitol Park One was the only new building in the renewal area 
—caused a Congressman to introduce a bill to halt all other Title 
I projects in the District until this initial area was 50 per cent 
completed. The bill was killed, but Congress ordered a study of 
the causes of delay. The heat was now on agency director 
Searles. He showed his fist by sending an open letter to Scheuer 
and Stevens in January 1960, warning that if they did not 
proceed with the townhouses behind Capitol Park Apartments 
One, they would have to forfeit the entire development. 

In April 1958, the FHA had issued a commitment for the 
townhouses, but the terms were even less satisfactory to the 
sponsors only 70 per cent of cost. The sponsors did not negoti¬ 
ate, but waited for Congress’ anticipated liberalization of the 
mortgages allowed per room. This came through in September 
1959. Then FHA became as reluctant as the sponsors. Neither 
wanted these houses, the first private buildings in the new South¬ 
west intended for families with children, to be built until Webb 
and Knapp’s shopping center was ready. Unlike government girls 
who could shop on their way home from work, mothers with 
children and without the family car could not conveniently go 
out of the neighborhood. 

The new elementary public school which was to be situated 
across the street from Capitol Park One would not be open until 
September 1960. The school itself was a ticklish problem, one 
taken on several years before by Webb and Knapp’s project di¬ 
rector. The school would be open in advance of most of the new 
private housing in the area. If it were operated as a neighborhood 
school, it would be attended entirely by children from the low- 
income housing project that was opened in 1959 by the National 
Capital Housing Authority adjacent to the renewal area, with an 
almost entirely Negro tenancy. This would tend to discourage 
white middle-class families from moving to Southwest. The 
Webb and Knapp representative put the problem bluntly to the 
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District's Superintendent of Schools, Carl Hansen. For some 
time, Hansen had been thinking of trying out a new grade-school 
curriculum emphasizing basic instruction in the three R's. He de¬ 
cided to initiate it at Southwest's new Amidon School and to 
allow any family in the city which would transport its children to 
the school to enroll them, 

THE PROBLEMS OF TIME AND TIMING 

Not until November 1960, when Webb and Knapp's first two 
apartment houses were up and renting, the shopping center in 
operation, and the new school open, did Capitol Park Apart¬ 
ments One reach a low enough vacancy rate to make a profit. In 
1961, the first eighty-one townhouses opened. But these rented 
slowly, with only sixty occupied the first year. By 1963, two more 
of Capitol Park's apartment houses were open. These rented 
much faster, though vacancy rates were at first too high for profit. 

That summer, construction of the fourth and final apartment 
house was started. Scheuer felt that his original premises were 
sound—that in the long run Capitol Park would be a profitable 
venture. For less than $2,000,000 invested, he would have half in¬ 
terest in a 1,750-unit, $31,000,000 development whose value 
could be expected to appreciate considerably in a rising economy. 
“But," he added wryly, “as John Maynard Keynes once wrote. In 
the long run, we are all dead.'" 

For Roger Stevens, ten years older than Scheuer and less en¬ 
thusiastic about long-term real estate investment or redevelop¬ 
ment,* five years with no money back from the project had been 
long enough. In the fall of 1960, although Capitol Park One was 
about to get out of the red, he was delighted to get back his orig¬ 
inal cash investment, plus $100,000, from this “short-run finan¬ 
cial catastrophe." Scheuer, digging even deeper into his own re¬ 
serves, bought Stevens out of the first building. 

Stevens sold his position in the remainder of the project to a 
New York building and investment firm, HRH Construction 
Company, which became Scheuer's equal partner in Southwest. 

* Stevens was finding himself more and more deeply committed finan¬ 
cially in another complicated redevelopment project in New Haven Conn¬ 
ecticut, as we shall see in Chapter 9. ' 
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Indeed, it had appeared that Stevens and Schemer would have a 
difficult time providing the large additional sums required to 
complete the rest of their project, as was being demanded In 1 
the Redevelopment Land Agency, IIRII could provide the cash 
required at the start of const ruction and build up a substantial 
equity in the development by putting in its profits as the builder. 

In retrospect, Seheuer felt that the problems involved, largely, 
time and timing. 44 I never dreamed how long it would take with 
government red tape, and how much time it would requite to get 
acceptance of a new conmmuitv in a former slum aiea/* Cmw 
pared to clearing the physical slum, removal of an area's reputa¬ 
tion is a longer and more difficult task. Many people still re¬ 
garded Southwest as a Negro slung and the temaining vestiges of 
decay—acres of barren ground and the old water ftont* whose 
rehabilitation was some time ott—made the area less desirable 
than other parts of town. Even in* late i9{5 Southwest was still 
tar from the promised new community. Several major govern - 
incut others and L Enfant PLr/a, which wear expected to provide 
the walk-to work maihet for the new* housing, were not set built, 
I he new restaurants, marina and other alfudtoitx along the 
Potomac were also still to route, Although Capitol Park's hmhl 
ings we i e close to 9/ pci cent tilled by that date f compared to 
the aveiage of 945 per cent for all of Southwest }, id full poten¬ 
tial was felt to be still .several veins off. 

^Several national developments which had taken phur shut 
Capitol Park was begun had aduusrlv alter ted the irhihve appeal 
of apartments in the SontInvest redevelopment puqn t. With a 
loosening of mortgage money, a me in snbmban lain! rush and 
the changes in the age composition of the country who It main 
fested themselves by the cailv I9dl\ frwei rpm nig noddle 
income white families, relatively more older couples, and more 
yernng single adults or childless young couples the shelter i$$4m 
fry greatly increased production of icnfal homing in bofli nfrs 
and suburbs. \\ ashmgtun I),( h wsis one of the mbau mitns that 
partieuladv benefited from this national fiend, But with so many 
apartment houses sponging up in the Distnd, win should our 
choose to rent in a former slum site? Southwest's a haimd, 4 t 
tractive design and ameuifies phis its convenient bn alum ptewed 
to lie its major competitive strengths, 
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A LEARNING EXPERIENCE 

The unexpected problems, frustrations and delays which 
Scheuer’s Washington project encountered show why, in spite of 
the layman’s suspicions, urban redevelopment is neither a quick 
nor an easy way to make money. 

A deep-pocketed, patient sponsor and a persistent, imaginative 
architect are essential to produce an outstanding, effective large- 
scale development on the site of a former shun. Indeed, the 
sponsor of such a project had better have other means of support¬ 
ing himself while waiting for profits from his investment. In fact, 
Capitol Park One was the first and only project of six in which 
Scheuer participated as a sponsor that he entered as a major cash 
investor. After this venture he assumed only the early entrepre¬ 
neurial or risk-taking role; he supplied the time and money 
required to win sponsorship and bring a project to the point of 
construction, complete with a satisfactory FIIA commitment, 
and his partners supplied the major cash difference.*’ 

His pioneer venture provided a learning experience for many 
of its principals. FIIA’s Washington office no longer held back 
on insuring amenities. Thomas Barringer was sure that without 
them, Capitol Park and Southwest would have failed. I Ic even 
issued a commitment to cover an (integrated) swimming pool 
in the two final buildings of Scheuer’s development. 

Projects like Capitol Park helped the new administration of 
the Housing and Home Finance Agency since 1%1 persuade 
even many of the old hands at the Federal Housing Administra- 

* Commonly, Scheuer’s outlay for architectural and legal fees plus over 
head amounted to several hundred thousand dollars, which could he chained 
to project cost if it went through. Yet his partners- builders or investors who 
for various reasons, tax angles high among them, went into redevelopment 
with him and put up the far more .substantial (ash requited fur eonstnu turn 
—considered his initial risk to be worth at least st) per rent of umltiuulhon 
dollar projects. Once a project was in operation, however, Scheuer assumed 
half the risk of operating losses should the buildings not rent soon, as in flic 
case of Capitol Park One. 

Special federal income tax angles helped Scheuer retrieve most of his 
equity from the original part of that projec t. In 1961 he sold the first section 
to an investor who could use the early depreciation allowances on his own 
income tax, and who gave Scheuer an* option to buy hack m tour to eleven 
and a half years. 
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tion to take a more optimistic look at redevelopment projects in 
issuing commitments. The FFIA initiated a provision allowing 
one per cent of project cost for “non-income producing"' works of 
art, and local insuring offices have taken a less negative attitude 
toward landscaping. The FI1A even began giving awards for well- 
designed projects. 

The example of successful integration in the new Southwest's 
first building was followed by other developers in the project 
area, and in 1962, the District's Redevelopment Dmd Agency 
made open-rental policies a legal requirement in their sponsors" 
contracts. The following year, a Presidential order made non- 
discriminatory rental or sales of all FI IA insured or government- 
assisted housing a federal requirement. ('Phis, of course, was not 
attributable to the Southwest project, but rather to national pres¬ 
sures from civil rights and housing groups.) 'The real estate firm 
of Shannon and Fuchs began, as a result of its experience in 
Southwest, to work quietly with the local Urban League in an 
effort to integiate the many apartment houses that the company 
manages in Washington, even though these had not benefited 
from auv government assistance. Frank Fuchs, the concern's 
president, was also trying to use his position as head of the 
Washington Real Kstaie Hoard to persuade fellow realtors to 
follow his firm's example. 

An important modification in project design also was made as 
the result of experience. Schema came to believe that he and 
Stevens had marie a major eatly error in giving up their apart¬ 
ment houses' nrighhoihoori shops, even after Webb and Knapp’s 
shopping erntei was in operation. Tenants at Capitol Park 
missed city tvpe convenience stores, not onlv for purchasing 
household items and services, but also as informal meeting places 
where tliev could get to know their neighbors. The sponsors ap¬ 
plied to the Redevelopment Fund Agency and were granted 
permission to arid the type of stores and service shops the resi¬ 
dents expected in the apartment buildings. 

The Amiriun School, now famous, provided an important 
lesson for ritv lelmriricrs. lake other District schools, it was inte¬ 
grated by law. Although attendance was about three quarters non- 
white, with manv students from the nearby public housing 
project, tlie school's excellent basic educational program attracted 
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middle-class families, both white and non-white, to the new 
Southwest. 

There is little doubt that Southwest should have been rebuilt 
much more rapidly to allow it to compete more effectively with 
the residential alternatives available to Washingtonians, and to 
make it more attractive for tenants already there. But so many 
different agencies and principals were engaged in the rebuilding 
process that it was virtually impossible to phase every piece of the 
huge project on schedule. This problem was exaggerated by lack 
of executive coordination in the District government and its 
redevelopment machinery. A city development administrator (or 
Moses-type expediter) to help move the publicly approved plan 
through and over local red tape could have reduced the lead time 
prior to construction and allowed the other components of the 
project to move along faster. 

Still, someone had to be first, to rebuild in the midst of the old 
slum rubble and dust, and deal with the unexpected obstacles to 
a new redevelopment project. Better financing mechanisms, 
assistance from federal agencies, and tax breaks from local gov¬ 
ernment could have nursed along the original sponsor riming the 
early period of such a large long-term undertaking. 

This came to be recognized by the FI 1A and by Congress, 
which passed a law providing for a flexible amortization rate, 
whereby if a sponsor has an operating deficit, his debt service 
could be reduced by half a percentage point, which gave him 
considerable leverage. Furthermore, he was allowed to make up 
for his earlier operating losses—if and when he had enough cm 
rent income to cover these losses—by asking FHA to rewrite his 
mortgage. 

But the District, like other cities which have looked to mlcu-1 
opment to increase their tax base, would not adjust its local real 
estate tax policies to help a project that was in trouble during its 
early years. FHA spokesmen contend that local assessment prac¬ 
tices must be more realistic if cities want such projects. They 
suggest a program of tax escalation on Title I projects irt the earlv 
days before the projects begin to make money, or a policy of tax 
ing buildings on the basis of the income they produce, not their 
replacement cost. Local tax policies appear to be one of the most 
critical and negative factors in the determination of what homin*' 
gets built in cities and what the rents will be. But most localities 
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are prevented by state law from taxing policies such as proposed 
by FHA, and assessors are usually independently elected officials 
—which makes such a revision doubly hard. 

But it must be recognized that a big part of the problem in 
renting at Capitol Park, and in Webb and Knapp s apartments as 
well, was that private enterprise could only produce quite high- 
cost housing, even with FIIA's Section 220 , and the market for 
such rentals is relatively thin. The fact that it was not possible for 
a private developer to build the $17-a-room garden apartments 
originally called for in Area B (subsidized public housing rents 
for the same amount) caused the redevelopment agency in 1959 
to drop this unrealistic ceiling from the sponsor's agreement. 
More townhouses, which appeal to city families, were substi¬ 
tuted, and a denser, more urban, land coverage allowed than in 
the original plan. 

One way to achieve the larger market for housing in cities at a 
somewhat lower cost was revealed in the experience of the third 
private rrdevclnper in Southwest Washington. The happy expe¬ 
rience of this sponsor, a subsidiary of the Reynolds Metals Com¬ 
pany, also pointed up the fortunate position of the sponsor who 
comes in after the pioneering phase is over. 

In 1962, Reynolds Metals Development Corporation put up 
930 units of cooperative apaitmcnts and townhouses. Co ops sa\e 
the consumer at least Is per cent of shelter cost annually, primar¬ 
ily because his down payment on his home serves as equity. Thev 
also offer him income tax benefits similar to those enjoyed hv 
homeownas. Almost all of Reynolds’ units were sold before con¬ 
struction was even complete, some to former renters in Capitol 
Park who had since rnanied. In mid 196 \ while the rental units 
in Southwest weie only 90 per cent filled, the cooperatives were 
all sold. Reynolds was in and out of the entire project in three 
years. The him did not object to paying the full tax cm its profits 
from the sales instead of the lower long-term capital gains tax 
which most developers picfcr. It could make extensive use of 
aluminum in the housing it c oust meted there; the redevelop 
meut site’ was a widelv publicized showcase area, for residential 
use of its pioduet. Three wric also ecu tain special income tax 
advantages which can accrue to a large company with diversified 
interests. 

Reynolds was the first of several major national industrial and 
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investment companies which began in the early 1960’$ to sponsor 
or acquire big Title I projects—for some of the very reasons that 
such projects have been unattractive to builders or promoters 
with limited funds or requiring early profits. In addition to Rey¬ 
nolds, there is the Aluminum Corporation of America, which 
acquired most of Webb and Knapp’s projects and is sponsoring 
ten across the country; Gulf Oil Corporation; and the General 
Electric Company. Wall Street firms have also begun putting 
equity capital into city redevelopment. 

Such big companies can charge losses from an urban renewal 
project during its early, red-ink years against their current profits 
in other areas of activity, and they are attracted by long-term in¬ 
vestments. One spokesman estimated that the cash drain on his 
company would be only half of that for a developer who has no 
other business. 

On the other hand, opportunities for small developers and 
builders to participate in renewal projects have multiplied in the 
past few years in big and small cities as smaller parcels of land 
have been cleared and disposed of in rehabilitation and eonseiva 
tion areas, and as new kinds of special government assisted lions 
ing programs for moderate-income families have come into 
existence. Some of these programs will be discussed in Chapter 
6 . 

FHA AND THE PURPOSES OF 
REDEVELOPMENT 

Meanwhile, we must ask whether the FIIA, as now consti¬ 
tuted, has not outlived its original machinery, at least so tar 
as the housing needs of cities are concerned. 

Although the agency administration has come a long wav in its 
stance toward urban renewal and multiple dwellings, and lias en¬ 
couraged excellence in project design through a wants, local 
insuring offices too often take a dim view of city housing and 
apartment buildings compared to suburban houses. But we must 
remember that FIIA’s primary means for encouraging develop* 
ment still remains that of insuring the lender against loss, I lowever, 
the residential industry was sufficiently flourishing bv l<)fn so 
that less than 20 per cent of the housing built nationalh relied 
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on government mortgage insurance, and a pittance of this was 
being used in cities. 

lb reduce the consumer’s cost of housing, the Federal Hous¬ 
ing Administration has only been able to chip away at the 
extras through such devices as longer-term loans. It has been un¬ 
able to get at the big basic factors that make housing so expen¬ 
sive: the. interest rate; city real estate taxes; and construction 
costs, which have doubled since World War II, rising even faster 
than the general consumer price index. 

In order to lower rentals or housing costs in order to let re^ 
nevval serve a much broader market, government financing tools 
beyond the Idle I land writedown, FIIA\s mortgage insurance 
program, and cooperative housing are required. Much more di* 
rcet government assistance or even subsidy is necessary, as we will 
see in Chapter 6 on housing, 

Hnally, we conn* to the question of the purposes of residential 

redevelopment, 1 his new program originated with a negative ap¬ 
proach. Its public purposes, as accepted by the courts, were to 
eliminate slums and to prevent new ones from forming. The 

positive aspect, the goal ut mbau rebuilding, has not been so 
clearly focused. 

Different locations have a different logic of development in 

their re use through renewal, and most are not susceptible to 
such up grading. Furtheuume. the current social climate and the 
Department ul I fuming and Urban Development do not rn 
courage use of gmermneut funds fur a luxury development, but 
even in considering pubhch assisted housing developments to he 
built for lower income lewis, it seems appropriate to hark back to 
no 1ms an authoniv than the Supreme C Curt and its historic Her 
num v, Parker ruling; this lbs f <ase decided on the legality of 
the ledevdopmrut of Southwest Washington. The Omit, acting 
as tin' Distru t of ( blumbia’s Court of Appeals, was mdv ruling 
cm a local matter. Its opinion on this case is still the definitive 
statement. 

In urummouslv upholding the’ public taking of tire slum prop¬ 
erty and the pmatr rebuilding of the’ land, the: Court not only 

declared that "the public end may lie as well or better served 
through an ageiu y of private enterprise than through an agency 
of government." It also went beyond the legally accepted purpose 
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of slum prevention in justifying the public interest in area-wide 
clearance of the slum area for rebuilding according to the com¬ 
munity plan: 

“The concept of the public welfare is broad and inclusive 
. . . ” the Court stated. “The values it represents are spiritual as 
well as physical, aesthetic as well as monetary. It is within the 
power of the legislature to determine that the community should 
be beautiful as well as healthy, spacious as well as clean, well- 
balanced as well as carefully patrolled . . . 

“If those who govern the District of Columbia decide that the 
Nation's Capital should be beautiful as well as sanitary, nothing 
in the Fifth Amendment stands in the way." 

Those who governed the District decided that Southwest 
should be beautiful. The private sponsors who invested their 
money and skills in its redevelopment helped the city realize not 
only aesthetic and monetary values—when finished the area will 
return to the District eight times the taxes of the old slum—but 
also spiritual or civic values, in the relations between people in an 
integrated community. (These human values, as we shall see, also 
guided family relocation in that project.) Southwest provides 
irrefutable evidence that urban redevelopment, if done well and 
on a large scale, can work without compromising many different, 
potentially conflicting values. It also shows that all the goals de¬ 
sired in urban rebuilding cannot be realized simultaneously. 

Still, there will not be other redevelopments of this type in 
Washington for some time. This is not because no other slum 
areas require clearance and rebuilding. But in the District, as in 
other big cities, the increasing numbers of poor Negroes, the 
many obstacles to dislocating them from slums and housing them 
decently, and the need to save good neighborhoods from becom¬ 
ing slums, have forced this kind of redevelopment from center 
stage to the wings. Moreover, the controlled staging of integra¬ 
tion in government-assisted housing goes against the present 
temper of the civil rights drive, not to mention government 
orders, even though such an approach may be necessary for 
achieving integration in many cities. 
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"Wl fAT ABOUT T1 IE 
PEOPLE;*” ■ Relocation 
from Southwest Washington 

o 


I he early major approaches to urban reconstruction revealed 
much about the possibilities of iinpioving cities physically as well 
as some of the instruments fur doing so. They also indicated 
that in the urban complex, “.solutions" themselves, such as slum 
clearance, inevitably bum; to the smface problems, or even create 
new ones, which cannot he ignoied. They demonstrated that as 
one goes further in renewing cities -in removing the obsolete 
structures- different problems interact and the dimensions of the 
problems broaden. Part of the value of these early renewal efforts 
is that they did reveal to the localities much of what else is 
needed and involved. 

Of all the interwoven and open ended challenges of city re¬ 
newal, none is more inexorable, unavoidable and baffling than 
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the social problems of slum dwellers, or what has come to be 
called the “human” side of urban renewal. In terms of making 
public policy, much of the challenge is to determine what the 
human problems actually are. The past few years have seen many 
new definitions, as well as prescriptions and programs for their 
cure. 

It is useful to approach this multi-faceted urban issue from a 
relatively limited, yet highly significant and continuing aspect- 
relocation of families from a slum area to be renewed under 'Title 
I. More than anything else, this activity has forced into the pub¬ 
lic arena the problems of “the people,” and has, at its best, stim¬ 
ulated a hopeful and helpful response. 


When the urban redevelopment legislation was being consid¬ 
ered by Congress in the spring of 1949, the Senate chamber rang 
for weeks with reports of the shameful conditions that festered in 
the nation’s slums. One day, several Senators, among them Paul 
Douglas of Illinois and Homer Ferguson of Indiana, decided to 
take time from the discussions to see how some neighbors actu¬ 
ally lived in the century-old slum of Southwest Washington, only 
several blocks away. 

They strolled along broad, tree-shaded streets lined with de 
ceptively picturesque two-story brick row houses, in which fami¬ 
lies of six and eight slept in a single room and paid rents as low as 
$12 a month. The back alleys, littered with rotting garbage, 
broken bottles and rusting tin cans, were hidden from their view 
at first. The Senators poked into the yard of one alley house on K 
Street and found a crippled man lying on a bare bedspring. In 
the two dim rooms this elderly man rented, his son and daughter 
in-law and their nine children also lived. When they entered, the 
Senators saw the bare exposed beams of the walls; the plaster 
that once covered them lay in large chunks on the dirt floor. The 
smoke of an oil lamp had blackened the ceiling. A squalling in¬ 
fant, child of the oldest (lmsbandless) granddaughter, lay on the 
soiled covers of one of the beds. 

Senator Douglas, leader of the expedition, gagged on the foul 
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smell and bolted for the back door. In the yard, flies swarmed 
around the privy which the family .shared with neighboring alley 
dwellers. Only last winter; the policeman on the beat casually in¬ 
formed them, a man had frozen to death in a similar outhouse. 

Aren t there airy health laws?*’ demanded Senator Ferguson. 
"Surely we don't permit this kind of thing!” 

1 he police* otlieer said that eviction notices were served by the 
Health Department, but were seldom enforced. “Where would 
these people go?” 

W hat happened to the people? That is probably the question 
most frequently raised about urban renewal And relocation, in 
spite of the legislative provisions in Title I of the Housing Act of 
I949 f was for many years a relatively neglected and frequently, al 
though often not fairly, criticized phase of the national program. 
By coincidence, the relocation of the 7,000 families in South'* 
west Washington... the area visited by the Senators and later 
cleared and redeveloped—was the most successful undertaking to 
date of its kind in the country, in striking contrast to many oilier 
cities' efforts. There, the local officials in charge of the program 
tried, for tin* fust time, to catalogue the actual problems in mm* 
mg all the people from a shun site into standard housing; Hun' 
then tried to face these problems, instead of sweeping the tough 
eases under the rug. During this period of public agency responsi¬ 
bility for slum dwellers, they were able to show that those on the 
lowest end of the economic scale and even further up can be 
helped to improve not oulv their housing but also their general 
lot. Moreover, the efforts of the relocation stall proved that other 
local public and private agencies and the community at large will 
respond to and help case the trauma of moving— if tlu* officials in 
charge communicate the people's needs to the city and mobilize 
outside community resources, 

hoi nearly a decade, the director of relocation for the District 
of Columbia's Redevelopment laud Agency until 1%1, James Cl 
Banks, stood in the forefront of a small but growing group of 
local officials who saw relocation in larger terms than the statutory 
rehousing requirements of the National Housing Act. “When u 
city starts comprehensive urban renewal,” Banks warned the Dis* 
triet, “the human problems it avoids solving in one project ansi 
will crop up in the next section it decides to dear.” 
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This is no small matter. Since 1949, Title I projects have dislo¬ 
cated some 194,000 families. During the next decade, urban re¬ 
newal and other scheduled public improvement projects are ex¬ 
pected to dislocate annually another 60,000 to 70,000 families, 
most of them poor and living in slum and blighted areas. 


RELOCATION REQUIREMENTS 
AND PRACTICES 

With Title I of the National Housing Act of 1949, Congress 
took a notable step forward in fixing responsibility on communi¬ 
ties for the rehousing of residents displaced by this new govern¬ 
ment slum clearance program. Specifically the law required that, 
as a prerequisite to receiving the federal loans and grants for 
urban redevelopment, a locality show that “there are or are being 
provided in the [project] area or in others not generally less 
desirable . . . decent, safe and sanitary dwellings" within the 
means of the displaced families and conveniently located to 
their places of work. While Congress, in 1949, did not aceom 
pany this statutory requirement with provisions for moving ex¬ 
penses, the federal administrative agency allowed paying these 
out of project funds (of which the federal government paid two 
thirds) if the local agency could show that these costs were nec¬ 
essary to carry out the project; that is, if a family could not move 
otherwise. In 1956, Congress specifically authorized moving ex* 
penses as part of the project cost and set a ceiling of $100 per 
family. This amount was subsequently raised to $200 per family,* 
but many families do not use up even the original sum; their 
possessions are so meager. 

The purpose of the relocation statute and financial assistance 
was to assure that families would not be moved from one slum to 
another, and that Title I would result in good housing for former 
slum dwellers as well as desirable use of the old shun land. 

By contrast, until 1964, public housing, which also clears 
slums, had no comparable rehousing responsibility. L)cal an* 

* In 1964, Congress also authorized up to $SO0 in rent payments Un the 
first year, where a family had to spend more than 20 per cent of it % income 
on housing. 
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thorities were only mandated hy Congress to concern themselves 
with the housing of those slum families thev had uprooted who 
were eligible In' virtue of low income for their projects. However, 
the authorities were not required to accept in their units disk)- 
eated poor families who did not meet many other non income 
eligibility requirements. The interstate highway program, which 
has displaced at least as many city slum dwellers as urban re¬ 
newal, had no legal responsibility at all for family relocation until 
1962; however, its requirements are still less specific. 

Unfortunately, for many years even 'Title I\s higher relocation 
requirements were often sloughed off by local officials as an 
odious technicality; the people were to be gotten out of the way 
so that the local agency could get the federal money and start 
clearance. If became uncomfortably apparent however, that 
while proper relocation required an adequate housing supply at 
suitable rents— which was not always available—satisfactory re 5 
housing was also more than a shelter problem. Many local 
agency officials exhibited little understanding of or concern for 
complicating “social" problems. They were under pressure from 
their city's business and government leaders to reach the “brick 
and mortar'* stage so that higher faxes could be realized from 
new buildings on the former slum land. There was a tendency, as 
one federal housing official put it, to “give the families a few dol¬ 
lars ami tell them to get lost." 

I'edeially assisted redevelopment began in cities at tin* time of 
the lingering postwar housing shortage, and coincided as well 
with the new migration. 'Hie fact that slums slated for Title I 
clearance were crowded with people who could not easily find 
another place to live was of secondary importance. 'The rational! 
zation was that the larger city tax revenues would eventually filter 
down in services for the poor. In the battle for central city space, 
real estate value’s usually won over human values. 

Some communities seemed to regard redevelopment as a way 
of dispersing their city's mounting number of Negroes. Hy 1964, 
some 61 per cent of the families relocated from 'Title 1 areas were 
non white, so it is not surprising that slum clearance came to be 
labeled “Negro clearance/' and urban renewal as “Negro re¬ 
moval/’ and a target for civil rights groups. The fact that resi¬ 
dents were often the last to be brought into project plans, ami 
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then only to be told they would have to move soon, fostered the 
bitterness with which many people came to regard urban redevel¬ 
opment. The result of such relocation practices was often to 
spread slum conditions. 

Embarrassed by poor relocation results, some redevelopment 
agencies blamed the federal government for not providing, either 
in its legislation or appropriations, for the exigencies of the “so¬ 
cial disorganization” of slum dwellers. Local officials often felt it 
was not the job of the redevelopment or housing agency to re¬ 
make portions of society while removing old buildings and 
putting suitable new ones in their place. Indeed, as one recent 
official of the federal administration observed, “The biggest prob- 
lem we have is the attitude of local officials and leaders. They’ve 
always considered the people in the slums as the city’s cross, and 
thought them unimportant in the city’s over-all plans.” 

Most people have incorrectly assumed that public housing 
would provide shelter for the displaced poor. Rut in fact, al¬ 
though over half of the dislocated families have been eligible, as 
of June 1966, on the basis of low income, only 21.4 per cent 
actually moved into the projects. 

The complex reasons for this discrepancy will be explored in 
kter pages; they can be summarized here under the heading of 
“resistance” to public housing, and the “social problems" that 
slum clearance disgorges. Actually, many localities did not even 
build the public housing units required for their urban renewal 
dislocation load. 

Some socially concerned local citizen groups blamed urban re¬ 
newal itself for causing and not curing these social problems, and 
even called for a halt to the program. They were reluctant to rec¬ 
ognize that urban renewal had exposed, and finally forced into 
the area of public responsibility, some unpleasant and unavoid¬ 
able aspects of urban and American life that had festered unseen 
and unchallenged for generations. 

The issue of equity was further complicated bv the designation 
for redevelopment of some deteriorating but well located' inner- 
city neighborhoods; these were not rock-bottom physical or social 
slums, but they had been passed over by recent private develop- 
ment. Such blighted areas, by virtue of their proximitv to the 
center of the city, gave themselves to upgrading through Title I, 
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typically with high rental housing; the federal renewal agency en¬ 
couraged this with administrative rulings for the "‘highest and 
best use' appraisal of 'Title I land. Redevelopment of such areas 
was frequent hetore neighborhood conservation and rehabilita¬ 
tion became more common in the urban renewal program, and 
the federal agency required more suitable treatment for such 
areas. 

One such widelv publicized project was in Boston's predomi 
nantly Italian West End neighborhood. Sociologist Herbert 
Cans, who lived in the old area for eight months, found that the 
area was socially healthy. Although structures were outwardly 
deteriorated and substandard, they served the important purpose 
of providing inexpensive private housing that satisfied their low* 
income residents, “Under present conditions/ 1 he wrote in a 
statement challenging the project's basic legality as well as Its 
ethical validity and wisdom, “the redevelopment of American 
cities is economically feasible because of the hidden subsidies 
provided bv residents of the ureas/* 

As for the federal officials, until the Kennedy administration, 
they seemed tar more worried about rebuilding and tended to go 
along with what one government housing veteran has described 
as “the verv nice statistical documents" submitted bv local a gen 
eies about their relocation plans and accomplishments, Indeed, 
although Title I in its first dozen years dislocated 400,000 people, 
and presumably relocated most of them satisfactorily/ this phase 
of the program rated only a dozen lines among the fens of thou 
sands in the Housing and Home Finance Agency's animal re* 
ports. The fate of the disloeatees seemed to depend too often on 
the conscieure of loeal officials. 

With practice, localities learned how to relocate more success' 

^ * Ural public agency reports on relocation results as of Match 1%!!, com 
piled by the Urban Renewal Administration, showed that ?U pt wit of the 
families on the agencies* workload had hern satisfactorily located, f Howesn, 
in the same year, tire New York State Advisory Committee on Cud Rights 
to the U,S» Commission called relocation reports submitted to and approved 
by tire Urban Renewal Administration as “mostly fictional, illusory and un¬ 
realistic'* in relation to minority groups* relumsmg,! 

During l%4, the Bureau or the Census conducted a nationwide survey 
of H2 cities involved in urban renewal and found that 94 per cent of all 
tire site families had been relocated into standard housing, The ptrentage 
for nomwlute families was 91 per cent. 
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fully, and in the past few years they have been forced to do so. 
The government's emphasis has changed considerably, due in 
good part to the new administration, rising social pressures and 
application of useful experience. Some of the new national pat¬ 
terns were developed in Washington’s relocation program under 
James Banks, who became the first Assistant Commissioner for 
Tenant Relocation and Community Relations of the federal 
Urban Renewal Administration in 1961. Banks was appointed to 
this newly created post as a result of his outstanding job in the 
District of Columbia, particularly in Southwest Washington, 
This project was praised by successive top federal housing officials 
as the best relocation program in the country, both for its effi¬ 
ciency and its humanity; even local citizen "watch-dog” agencies 
acclaimed it. 

AN UNEXPECTED SUCCESS 

Back in 1951, however, when the eighteen-block Area B sec¬ 
tion of Southwest, the District’s pioneer Title I project, was 
scheduled for redevelopment, the relocation task had seemed 
hopeless. “This was the worst area in the city,” John R. Searles, 
Jr., then director of the Redevelopment Land Agency, said, 
“People didn’t think there could he any improvement in the 
families moving out. We were sure eighty percent would land up 
in another slum.” 

However, of the 1,049 families that were living in Area B when 
the agency acquired the properties and assumed responsibility for 
the residents, only forty-nine families, or 5 per cent, moved to 
another slum; about that same number disappeared and thus 
went unaccounted. All the rest moved to better homes: 441 to 
low-rent housing, 515 to decent private shelter. Not one person 
had to be evicted for unwillingness to move. Furthermore, the 
families moved to all parts of the city and the transition was ac¬ 
complished on schedule. 

After the entire Southwest area had been cleared, the Wash 
iugton Housing Association—a citizen group whose members in¬ 
cluded many who were skeptical about the human benefits of re 
development-studied the whereabouts of the displaces. Ar 
cording to their report, the “overwhelming number” of the 
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2 >,950 former Southwest residents who accepted the redevelop* 
meat agencys assistance had improved their housing consul 
euibh. Isven one particularlv severe critic of the “inhuman side*” 
of urban renewal,, a priest who had studied city planning, found 
to his surprise that most of the 200 former South wed families 
whom he surveyed felt they were better off titan before. 

hor over half a century, congressional committees, housing re¬ 
formers and delegations of shocked citizens had poked into the 
notorious slums. Southwest's deterioration started after the Civil 
War and die coming of the railroad. The isolated area served as 
the receiving center for freed slaves and for foreign workers Fust 
the\ liuxl in temporary shacks, then in tiny allev dwellings 
crowded behind once spacious older residential squares, Allens 
were sometimes built within alleys. By IH92, when Congress 
passed a law prohibiting such dwellings, the damage was done, 
Owners of front houses had already Been moving out, Allev 
families who could move into front houses did so, and sometimes 
they moved away, Southwest was left more and more to absentee 
landlords. In the hidden alley communities, a hue grew; houses 
of prostitution, numbers players and “smoke joints*' attached 
themselves to the backwash. The swarms of children war fa 
miliar seenrrv to visitors entering the District of Columbia on 
tram tracks that cut along this vast blighted area. The woild was 
acquainted with it bv the' famous photograph, publiTrd in tin* 
Washington Post and then circulated by the Communists during 
tlie 19s() s, shoeing American children in Southwest placing next 
to an open backyard pi ivy. But the decrepit houses and hack 
alle\s mtted still further as more poor Negro families migrated 
horn the South and found eheap shelter there. During the 
1940X while living standards in Washington and the nation rose, 
Southwest grew steadily worse. The eitv bad long since written 
off the area. 

W hen the matter of designating slum areas for redevelopment 
under the new federal Housing Act's Title I came up, over 75 per 
cent of Area B homes were dilapidated ami lacked inside nmniug 
water; more than 50 per cent were without gas and electricity; 41 
per cent had outside toilets. Social indices of slums, such as crime 
and disease rates, were also high, 

Whth urban redevelopment, the District of Columbia bail not 
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only to clear this physical slum and rebuild it, but also to face the 
problems of the people. 

Redevelopment Land Agency director John Searles recognized 
the critical and delicate nature of the relocation phase. Supported 
by his chairman, he tried to find the best person to handle the 
job, and then gave him free rein and full cooperation. 

Jim Banks was the Assistant Supervisor for Tenant Relations 
at the National Capital Housing Authority. A modest, outwardly 
calm though intense person, he had already distinguished himself 
in six years of working with low-income project families for his 
unusual sensitivity to the problems of disadvantaged and inartic¬ 
ulate people, for his skill at handling complex human relations, 
and for his genuine respect for another person’s point of view. A 
Negro, he had the deep respect of fellow workers, white and non- 
white. 

At the time Searles brought Banks to the Redevelopment 
Land Agency there were virtually no precedents for the reloca¬ 
tion job; the federal guides were sketchy. The District of Colum¬ 
bia was extremely fortunate in not suffering from the postwar 
housing shortage that plagued cities during redevelopment’s eaily 
days. As white families moved to new homes in the suburbs, 
decent private housing in Washington was opening in many 
areas formerly closed to Negroes, who comprised 97A per cent of 
Area B s families. Moreover, the Board of Directors of the Na¬ 
tional Capital Housing Authority had passed a unanimous reso¬ 
lution to give priority to dislocatees in the low-rent projects and 
expected to build enough units to accommodate the eligible fami¬ 
lies from “B”. 


Banks defined his job as that of “helping families take ad¬ 
vantage of the opportunities coming their way.” Thus, he first 
needed a staff which understood low-income people and had 
faith in their potential to improve themselves. 

One of the slum dweller’s most critical handicaps is his low self¬ 
esteem. Banks knew that government action had freciuentlv rein¬ 
forced this feeling of inferiority. He told his four relocation tech¬ 
nicians, none of whom were trained social workers, that their 
primary responsibility was to treat the residents with respect. 
Instead of just filling out forms, they were to encourage the dislo¬ 
catees to tell their problems, and to listen to them carefully. Kadi 
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person was to fed that the agency worker was his friend and Ids 
welfare die chief concern. The staff was to provide little courte¬ 
sies to minimize the inevitable hardships of moving. 

A year Indore the great exodus was to start Searles and Banks 
conducted a series of town hall stvie meetings in Southwest to 
answer residents* questions, describe rebuilding plans and explain 
what kind of moving help would he available. Simple brochures, 
outlining procedures were distributed, and neighborhood leaders 
were helped to form a representative citizen committee. Minis' 
ters were briefed so they could inform their congregations, 

Recognizing that there would he many problems which his 
staff alone could not handle. Banks set up a ci tv wide advisory 
committee composer! of more than a dozen public and private 
social agencies, During tire first year of relocation* to prepare the 
receiving communities for the Southwest residents, he also made 
over one hundred talks before civic associations* luncheon clubs, 
church groups and neiglibculioocl organizations throughout 
Washington, The message Banks conveyed to the community at 
large was the saute one he gave to his staff: “Kverybody wants to 
be somebody. With a little help, people can be better/" 


ANATOMY OF A SLUM 

Three months before dislocation began, in the summer of 
19^\ Banks and his staff raided out a unique house to house 
“problem** survey, They wanted to learn each family’s compost 
tion and income its special housing needs, the situations that 
might prevent a successful move* and the worries. Thee also 
urged residents not to move until relocation help was available. 

In spite of the advance publicity and meetings, many residents 
had not yet been reached. People greeted the government agents 
wlto came to interview them with hostility and slammed the door 
in their faces, Often the workers had to return two or three times 
to gather the desired information. 

When the data were finally pieced together, it appeared that 
uprooting Southwest’s residents would he like opening Pandora’s 
box. Amour; the 1,176 families surveyed, there were 109 husband 
less families, including 70 unmarried mot Iters, IH illegitimate 
children, M common law marriages and *R adulterous family re 
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lationships. These situations, although tolerated in the slum, 
might be major obstacles to obtaining decent housing in other 
neighborhoods. 


The survey also revealed that over 60 per cent of the families 
had incomes under $3,000 a year—below the level of poverty; of 
these, 487 earned less than $2,000 a year and 134 had no visible 
means of support. The large families—with as many as eleven 
children presented the most difficult rehousing problem. The 
survey statistics, which carefully matched the size of a familv to 
its income, showed that this group often could not even afford 
public housing s low rents. Families of two and three generations 
that had been living together would have to be split up into sepa- 
rate households to fit into uncrowded, standard quarters. Public 
housing accepts only nuclear families—parents and their children 
-not the extended family typical of lower-class groups. There 
were also about 300 older single people, many of them sick and 
disabled. Single people were not yet the agenev's responsibility 
according to federal law. But Banks felt that the agenev amid 
not ignore them. 


In some clearance areas, mobility is high. The sutvev revealed 
the unusual, unexpected stability of people’s residenee in South- 
west Though only 12.6 per cent owned their homes, ovci half 
ad lived there for twenty years or more, 18 per cent all their 
hves. Some families traced their residency back for generations. 

or many, redevelopment would mean destruction of a neighbor- 
hood where they had friends, deep roots and a souse of M„„„ 

Banks decided to start relocation in Dixon’s Court the 1 ir ,<. st 

and most densely populated alley in all Washington, an area 

brawlS ' P rostitution and murders. Policemen 

fecdled “tiiat P ° tin P “ S /°^ their own «*&*>’. “1 figured,- Banks 
recalled, that we would find every conceivable kind of problem 

s „? n f inS T thC firSt 3nd ma, ' or P roblcm turned out to be per 
suadmg families to forsake their wretched hovels m, . . .* 

c aracters had left, by and large, before official relocation be-m’) 
They were reluctant to leave familiar surrounding ^ 

afraid to move from the protective, accepting dmn p t 
eir fear was based on ignorance of the rat of the city. M ;lm 
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had been locked in Southwest for so long that they regarded 
other neighborhoods as foreign. Lacking knowledge of housing 
alternatives, they could see no advantage in moving. If some had 
once aspired to something better, they had abandoned the hope 
after repeated rebuffs. Many defended the slum. 

Public housing was uuusuallv well accepted in the District of 
Columbia, and the waiting lists were long. Yet the promise of a 
low-rent project apartment failed to budge some eligible Dixon’s 
Court families, Mary White,* her husband and seven children 
were shoe horned into a two bedroom allev house that had no 
heat, electricity or hot water. They shared the backyard privy and 
faucet with neighbors. 

Apartments for such large families are particularly hard to get. 
But when the relocation worker told Mrs. White that there was a 
four bedroom apartment for her family in a project in Northeast, 
she said she’d like to think about it. Banks later found her with 
eyes red from weeping. It took several hours to fathom the cause 
of the tears. She had been born in Southwest and lived in 
Dixon’s Court since childhood. She didn’t know anvone *\vay 
out there” in Northeast;, 

Banks’ policy was to let reluctant families remain until they 
became enthusiastic about the move, and to proceed meanwhile 
with other, readier families. Several months later Mrs. White 
Came to the' relocation office in the project area, looking sheepish. 
"It’s just as had here as there. All my friends are gone,” she said. 
"You might as well move me, too.” Mary White came back to 
visit the staff a number of times, her eves glowing with happt 
ness. She had found friends of hers living in the Northeast 
project, she said, and exclaimed, ”1 don’t know how I could have 
done it without you!” 

Relocation was particularly hard for the elderly. Matilda Rains 
and her cousin Augusta Simms, both in their seventies, lived in a 
rented two story front house that was falling apart under them. 
Yet this had been Mrs. Rains’ home for sixty years. Kach time 
the agency offered them a one story new apartment in a low rent: 
project, they tearfully but firmly rejected it—even though climb¬ 
ing the stairs at home was a trial. Finally Banks took the bewil¬ 
dered old ladies under his wing. 

* The names meet arc fictitious. 
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He drove them around the neighborhood of still another 
project, showed them the churches, shops and other facilities, the 
pleasant view they would have from the sunny ground-floor 
apartment that had been offered them. When they complained 
about the icebox, he found them a new refrigerator. At last they 
accepted the inevitable and volunteered to move. Later, they 
cheerfully admitted, “We were just existing in that house.” 

False rumors about public housing’s restrictions (many of 
these coming from families that had been evicted from public 
housing)—rumors that visitors were forbidden, that one could 
not own a radio, that lights must be turned off at a certain hour, 
and that the manager could walk into one’s apartment with his 
own key at any time—had to be dispelled. Frequently, relocation 
workers took families by car to see a project and its neighbor¬ 
hood, to allay their objections and hesitation. 

Still some held back because the Authority regulations or 
project layouts did preclude keeping a dog or some prized posses¬ 
sion. One family valued its dining room suite more than decent 
housing. Another couple had recently acquired a handsome 
gas range they had read about in magazines for years. Tliev pre¬ 
ferred to pay double the rent they could afford rather than give 
up this symbol of middle-class status. Banks encouraged the staff 
to help such families pool rentals with a relative or friend so they 
could have enough money among them for a decent private 
home. 

Unlike most Dixon’s Court families, Marcus Brown, a pen 
sioner, and his sister, a domestic worker, kept their three room 
house immaculate. But they were accustomed to Southwest’s low 
rents. They rejected a $37-a-month public housing unit, utilities 
included, as too expensive. Why spend more than the a 
month they had paid for twenty years? They had to be educated 
to the economy of the outside world, as well as the actual high 
cost of their own present arrangements. T he relocation workers 
showed them that with the daily extra cash outlays tliev now 
made for fuel—two bundles of wood at twenty-five cents each, a 
bag of coal for fifty cents, half a gallon of oil for lighting and 
cooking for fourteen cents-their total shelter expense was actu¬ 
ally $61 a month. 1 

The Jeffersons were at another extreme. Between the bus- 
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band's and wife’s jobs they earned $6,000 a year. They could have 
left long ago. Their daughter, who attended high school out of 
the area, was ashamed to bring friends homo. But the family had 
lived in Southwest since the grandfather’s day, and all the fa¬ 
ther's cronies were there. With the redevelopment agency’s help, 
they obtained a mortgage on a comfortable row house in North¬ 
west. Once moved in, they maintained, “This is where we be¬ 
longed all along.” 

Many families were too dirtv for public housing. Poverty and 
ignorance had driven the Jones’, rural Southern migrants, into 
their decrepit $2U a mouth alley dwelling. Mr. Jones was a day 
laborer, Mrs. Jones a good natured but slovenly woman. She rec¬ 
ognized Dixon C aunt’s bad influence on her four children, but 
she no longer tried to change things. Although she had lived in 
the District for twelve years she had not heard of public housing. 
Months of patient counselling and almost daily visits by a reloca¬ 
tion worker were necessary before they could move to a low-rent 
project. The family became model tenants. The boys had a 
vegetable garden in back and Mrs. Jones kept her neat and com¬ 
fortable fisc room apartment with pride. “I've always wanted to 
live better,'’ she asserted, “but 1 never had anything to do about 
it." 

Some remarkable changes in attitudes took place as a result of 
relocation. A woman who had relied on public assistance to sup 
port her ten children when living m Dixon’s Court found a job as 
a hospital orderly almost as soon as she learned they could move 
into a five bedroom props t apartment. A mother of five who 
deserted her children for da vs at a time when .she lived in the 
alley joined tin- I‘TA when she moved to a better neighborhood. 
"When you accomplish one thing, the light dawns and other 
things become possible," Banks observed. 

BKKOKK THMY COULD MOVK 

h’tred with Banks’ enthusiasm and example as well as their own 
interest, the staff frequently worked nights and weekends with¬ 
out extra pay. Sometimes they stayed after hours just to share 
their experiences. 

At one such session, Banks learned about the Madisons— 
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another low-income family that refused to accept public housing. 
When Banks visited their home, a harassed Mrs. Madison poured 
out a long tale of family troubles. Her husband had just lost his 
job. There was never enough money to clothe the children de¬ 
cently. Her oldest daughter, an ungainly twelve-year-old who was 
disfigured by a chronic skin rash and suffered schoolmates’ ridicule, 
had attempted suicide. But it took several more visits to discover 
the reason for their resistance: the father felt that his family was 
not good enough for public housing. 

Before the Madison file was closed, the staff had referred the 
daughter to a mental health clinic, provided the family with 
decent clothing and furniture for their new home, found the fa¬ 
ther employment and built his self-esteem to the point where he 
would risk the move. Several years later the Madison family still 
lived in their project apartment and the daughter had enrolled at 
Vocational High to become a beautician. 


The Agency maintained a family-need file to keep track of 
each specific social, physical or economic problem that prevented 
a family from moving to decent housing. When needs were met. 
a family was transferred to a progress file. 

It soon became apparent that lack of furniture was the biggest 
single obstade to satisfactory rehousing. One third of all families 
", dld not have teds, chairs and other basic pieces Mam- 
had lived m rooming houses all their lives. The possessions of 
others were so dirty and decrepit they were best abandoned Yet 
many famrhes were so poor that they had barely onmwh money 
to feed and clothe themselves, much less to buv the home fur¬ 
nishings required by both public and private landlords. 

andGoorfwm ^f^ncy. Banks turned to the Salvation Anuv 

he h “ ' hdr fumi ' Urc ’"I''* <»"■ 

t0 , the immunity at large. He invited Mm Ur. 

ment fo\i ym w m tlC Kp0rtCr who had been covering redevelop' 

fami ies m aS J U,gt0D ^ N<2WS ’ t0 Visit *>»* <>f IhcMKcdv 
Aupl me “ her stor y appeared one quiet afternoon in 
August, two extra girls had to be put on the 

Agency switchboard and kept there for a week to Sd T“u 

° f pCOpIe who C;ll! «l. Storage "soon 

Decame the problem, and donors were asked to ,1 ’ / 

una * *** ~ — i»T«X 
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gathered and about 200 homes were furnished Banks reinter¬ 
preted official moving regulations to cover trips to the suburbs to 
pick up a bed or mattress. W hen the first supply ran out other 
Washington newspapers helped and radio and television stations 
gave the furniture drive free publicity. The community’s response 
remained generous. No family was prevented from moving for 
lack of furnitme. Some married children were able at last to set 
up housekeeping away from their parents. The Washington 
Council of Churches subsequently assumed the responsibility for 
furniture. 

One of the major changes necessary Indore moving was to 
formalize living arrangements. Public housing accepts only “nat¬ 
ural,” i.e. legal, family units. Some middle aged couples who lived 
together as common law husband and wife for years decided to 
legalize their relationship when decent housing came their way. 
A husband who had deserted Iris wife and children for another 
woman resumed his place as head of the family when offered a 
furnished home in a project. 

Helen Jackson was thirteen years old and in the fifth grade 
when she had her fust illegitimate child. When relocation worker 
Perry Holmes came to see her mother about moving, tire pretty 
girl was seventeen, the mother of two, still unwed, and pregnant 
again. Her bus friend, a nineteen year old house painter, was the 
father of all the children and helped support them with his $10 a* 
week salatv. Holmes imputed why they didn’t get inanird. Helen 
explained, "He can’t afford it.” Holmes told them, Won should 
get matried, for the sake of yourselves and your childten. 'That’s 
the wav we do things in America/ 1 He spent many evenings with 
them wot king out a budget that would allow them to live on the 
boy's income in a low rent project, 

Wheti fhev finally agreed to marry, Holmes drove them to 
Maryland, so they conk! wctl without the restrictions of the Dis 
frief. He also brought their parents along to give the necessary 
personal consent to the under age couple's union. 

Soon after Helen moved to the housing project her honey 
moon home furnished through donations and marriage license 
hanging on the living room wall—a worker from Planned Parent 
hood came by to invite her to the nearby clinic. Several years 
later, Helen's third child was two years old and another was not 
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expected. She still regarded the transition from the slum as a 
miracle. “I'm so glad to have a house, I don't know what to do. 
It's the first house I ever had." 

Inability to pay even public housing rentals was another big 
problem. In Southwest, unemployable men could eke out a few 
dollars for day-to-day survival by collecting and peddling junk 
and scrounging scraps of food from the nearby fish wharves and 
wholesale produce market. Semi-disabled men made a living with 
pushcarts. The temporarily unemployed could look to neighbors 
for a meal or a loan of fifty cents for bread and milk. With rede¬ 
velopment, such marginal living would be difficult, if not impos¬ 
sible. 

Before these residents could move into “decent, safe and sani¬ 
tary" homes, a stable source of income had to be found for them. 
Jobs had to be located for able-bodied but untrained men. dins 
was difficult, since no vocational retraining was available then, 
but the staff did find work for them. The old and disabled had to 
be put on public assistance. Many had not known they were 
eligible for this government help; not all were eager to take ad¬ 
vantage of it. Some had to be reminded week after week before 
they would apply for assistance; many failed to keep appoint¬ 
ments. 

Often the apparent resistance to accepting help had its roots in 
past contacts with government or social agencies. Some had pre¬ 
viously failed to secure needed assistance, had not been treated 
with sufficient respect, or had been kept waiting in line for hours. 
They did not want to submit again to such demeaning treatment. 

As in other cities, relocation in Washington turned out to he* a 
source of embarrassment to many public and private social and 
welfare agencies, which operated on the premise that the needy 
will seek out help, even though their offices were often miles 
from the slum neighborhoods. Many Southwest families were 
completely unknown to them. At first, citywide agencies were re¬ 
luctant to get deeply involved with relocation. But even the 
neighborhood houses of Southwest seemed more interested in 

helping families to exist in the slum than to better themselves bv 
moving. 7 

Another obstacle to obtaining government aid were the prelim- 
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inaries, among them the forms that had lo he filled out by some 
who were illiterate, 'The reloeation staff luul to help old people 
get both certificates and other proofs of age in order to establish 
eligibility for old age assistance, or arrange for the physical exami¬ 
nations which were necessary before thev could apply for public 
aid on the basis of infirmity. But many had no way of even get¬ 
ting to eludes; often the staff took them in their ears. People who 
had been lying in Southwest with a neglected heart condition, 
malnutrition or diabetes were brought to clinics by the workers 
for long overdue treatment. Abandoned children were placed in 
foster homes, 

Interest in the families’ readjustments was crucial. If a group 

of people had been helping one another in Southwest, the 
workers tried to get them moved into the same housing project. 
They would find baby sitters in new neighborhoods for working 
mothers, Project managers were informed about social agencies 
on which the rclocatees hail been relying. More than one mush¬ 
rooming young family which knew nothing about modem birth 
control was tactfully referred to Planned Parenthood so they 
would not rapidly outgrow their new home. Tracking down and 
bringing to court fathers of illegitimate children in order to get 
financial support for their offspring was often necessary. 

Two workers on Banks* staff devoted their full time to finding 
private homing, through the Real Kstate Board, agents and other 
Somers, but the entire staff combed the daily newspapers for list* 
ings. Kadi dwelling unit was visited before a family was referred 
time, Part of the job was to change- unfavorable stereotypes 
which realtors and owners of multiple dwellings had about 
Southwest families, 

A jurtu ularly difficult reloeation problem was presented bv the 
homeowner whose property, long since paid for, was worth only a 
few thousand dollars according to appraisers* estimates, but who 
could not purchase another home for such low compensation, It 

was equally haul for those who had paid an inflated price for de* 
fetiorating property. For these families the staff tried to find a 
two family home where they could legally rent out an apartment 
and thus earn the needed extra income to pay off the mortgage. 

Helping the many small businesses that were forced to move 
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was not the legal responsibility of the agency* But Banks asked 
the Washington Real Estate Board to provide the agency with 
information on new commercial locations. About forty-four busi¬ 
nesses shifted operations, many expanding in more desirable 
areas. Thirty-three went out of business. Although this was 
against the will of some, a number of the older store owners were 
relieved to have the government purchase otherwise unsalable 
properties so they could retire. A middle-aged grocery store owner 
who had labored fourteen hours a day, seven days a week for the 
last eighteen years, took a job with a baked goods company; be 
could now follow a normal schedule for the same income, spend¬ 
ing nights and weekends with his family. 

The only person Banks relocated to another slum was an eld¬ 
erly white woman whose interest in life was sustained by the sec¬ 
ondhand clothing business she ran in her apartment.'The old 
lady steadfastly declined her son’s offer to move in with his fam¬ 
ily and accept his support. But she could only stay in business in 
a marginal neighborhood. Banks found her another spot in Area 
C and fervently hoped she would retire before demolition got 
underway there. She did. ® 


EDUCATION OF A PUBLIC ADMINISTRATOR 

No doubt to many public officials, the compassionate regard 
for human problems that characterized Washington's relocation 
program seemed too time-consuming. But Banks, although a reli¬ 
gious man, is no do-gooder. He was convinced, a a sea one md 

“Ssr* i r y years ' work * “..1 

in o lTi h t h 1 Uman com Passion is an essential ingredient 
tal program which “really spells growth.” 

His relocation record showed that sympathy, plus a lame mM c 

mob 0 abr genUlt ffi gmdanCeand patienCe on tiie staff’s part were 
probably more efficient and less costly than a strictly rea est i e nr 

g^e-the m -money-and- g et-lost approach to roZ Z me ved 

ers. His service cost only $85 per family in staff time and JS 

expenses, compared, for instance, to $200 in Chicago, or to New 

the ceiling was $2foOO er fnT962 n fhemav* eS for , businesscs allowed. Originally 

full cost if the locality agrees maxlmum $25,000. Now it covers 
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York City where hundreds of dollars are paid for moving bonuses 
and finders' fees. 

Self-help and responsibility far one’s fellow man were basic 
tenets in Harry Karins, the tract of hilly farm land in Southeast 
Washington where Jim Hanks was born and raised. Harry harms 
was a segregated, Negro community, but white visitors fre¬ 
quented the Hanks' home. “If you woik hard and behave de¬ 
cently.” his father, a government supervisor, preached, '‘nothing 
will stop you." h 

At Howard Universifv. Jim studied with the prominent, plain- 
spoken Negro sociologist K. Franklin Frazier, who discerned in 
the tall, seriousminded student an exceptional knack for grasping 
broad social issues, hra/ier attracted him to housing and human 
relations. On graduation. Hunks enrolled in the University’s 
School of Social Work, where his fust field assignment was in the 
public assistance division of the Histnel Department of Welfare. 
Here he gradually came to understand that welfare recipients 
needed mote than financial aid to become self reliant. 

NY\t he was assigned to the National Capital Housing Author¬ 
ity. 1 here Hanks came under another profound influence—the 
executive diieetor John Udder, pioneer slum fighter and public 
houser, whose repeated question, "What about the people?" was 
famous, Udder set the tradition by whuh the National Capital 
Housing Authority took problem families and worked with them 
so they might improve and eventually "graduate” to private 
housing, 

The Housing Authority offered Hanks a full time, civil service 
job as a tenant in ter viewer, and he accepted. Subsequently, the 
Urban league gave Hanks a fellowship to complete his Social 
Work deg,ice at the Univeisitv of Pittsburgh, 

Hanks worked directly with slum families for the first time in 
I ittsburgh. ”1 learned then,” he said, "the deep sense of loyalty 
and generosity among slum dwelleis that doesn’t exist elsewhere, 
and that social acceptance and fiiends me often mote important 
than solid walls ami plumbing.” Hack at the Housing Authority 
in Washington, he applied these insights to a new job as tenant 
counselor. When Schotts Alley was to he cleared for the new 
Senate office building, Hanks was chosen to direct family reloca¬ 
tion from this notorious slum. He was so successful that when 
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the Redevelopment Land Agency was looking for the right man 
to handle Southwest, Banks' boss urged his appointment to the 
job. 

How much the community appreciated the relocation results 
in Area B was shown in 1955, when the District League of 
Women Voters named Banks to receive its Citation Award for 
the outstanding service made to Washington that year. Accord¬ 
ing to a long-time federal housing official, "Banks saved the 
conscience of the city.” 


UNSOLVED PROBLEMS 

Although relocation from Area B seemed successful. Banks was 
too aware of situations left unsolved to be fully satisfied. As a re¬ 
sult of the first area, he and his staff, as well as other agencies in 
the District, knew more about the problems and wanted to apply 

™ k f n ° W ! edge t0 the next ' much Iar S er ’ of relocating the 
4,000 families in Southwest Area C. They saw particularly the 
need for developing coordinated inter-agency programs to meet 
the special needs of the estimated 15 per cent of Southwest’s 
multi-problem families— so they would not continue to slip 
through the cracks in referrals from one specialized agency to 
another when they moved. J 

One particularly severe hardship case that publicly dramatized 

t on staff n f td V aUn A derS and her family > whom the reloca¬ 
tion staff first found m Area B. There the seventy-four-year-old 

woman, her twenty-seven-year-old epileptic daughter and un- 

-empt seven-year-oM grandson lived like animals in an incredibly 

duriir °rr tmc f They *** * ** <*>««* 4^ 

T i g e , da /’ t ley ate from the cooking pot with their fingers 
he chdd had never attended school and could barely talk The 
family s only income derived from a tiny pension left to Mrs 
Saunders by her late husband. They warded off starvation wi h 
oo scraps salvaged from the wharves and wholesale market 

A r> to prepare them » 

Ug ana transferred the Saunders’ to a refurbished honsf in 
the P ro iect area, where the, could be taught basic 
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Mrs. Saunders, on walking into the house with its electric lights, 
running water and bathroom, thought she had “died and gone to 
heaven.” Their old clothes were burned anti clean garments 
donated by the Washington Housing Association. The relocation 
worker got public assistance for the old woman and brought the 
boy to the attention of child welfare. Within a month, the 
Saunders’ were prepared to move into a homing project. 

Local newspapers wrote about their metamorphosis and often 
cited the Saunders’ as an example of how people can be taught to 
live better. But after two years, Stella Saunders left public hous¬ 
ing for a one-room rathole in Area G. Tears were in her eyes as 
she told the newspaper reporter who investigated the story about 
her sorrow and disgust at returning to the slums. But she had no 
choice. A reduction in her public assistance allowance had re 
ducetl her income to the point where she was paying over half of 
it for shelter and owed $62.*10 in back rent,® and did not have 
enough left for food. At least in Southwest the family did not 
have to go hungry: they could eat scraps and still have $20 a 
mouth for rent. 

'Id meet special problems such as these and to generally im¬ 
prove relocation techniques, Banks, in cooperation with the 
District Health and Welfare Council, proposed to the federal 
Urban Renewal Administration a two pronged experimental 
Demonstration Project. Carried out in Washington over twenty 
months from 19S8 to late 1960, this $2K9,0Q0 studyaction pro¬ 
gram was the first socially oriented research effort supported by 
the Housing and Home Finance Agency.f (A Washington 
foundation gave the required local one third contribution. J 

'Hie project’s primary aim was to reach, well in advance of mov¬ 
ing, people with serious health or social problems that might 
prevent their satisfactory rehousing, or which might even be in 

* Relief recipients were required to pay full rent in public homing, to elim¬ 
inate a double public subsidy and to enable the homing piojeet, wlmh mint 
pay its operating costs out of rents, to remain solvent. 

t In 1 4 )6S, the Urban Renewal Administration officially ruled that the 
cost of diagnosing human problems in urban renewal aieas and of enlisting 
and coordinating local health and welfare services to meet these problems 
would tie paid out of federal funds allocated to renewal projects. The serv¬ 
ices themselves were not federally assisted, however. 
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tensified by moving. It was decided to give intensive casework to 
198 specially selected multi-problem families living in Area C, 
and to follow a set of similar problem families as a control to 
measure the difference in improvement between those treated 
and those not. Five trained social workers, whose caseloads were 
reduced from an average of 200 to forty, plus a community rela¬ 
tions organizer, a public-health nurse, a staff director and a 


clerical worker, concentrated their efforts for nearly two years on 
these families. The cooperation of some one hundred public and 
private agencies was also enlisted and their resources made avail¬ 
able, as needed, for these and other parts of the program. 

At the same time, the project tried to help normal families to 
choose better housing and adjust to new neighborhoods when 
they moved. Useful techniques from Area B were augmented by 
other community education programs and were offered to the 
1,500 families remaining in Area C. For example, at small eve¬ 
ning meetings on “Planning Your Move," realtors and FIIA men 
advised prospective homeowners on how to buy a house and 

for Fwr° d P ™ C t S * COntT l Ct Rentm WCre to!d what to look 
. milies eligible for public housing were taken on regular 

bus tours to see projects in different parts of the city so they 

-ght choose where to live. Project managers talked tith them 

m i “ Wered . questl0ns - Former Southwest residents who had 

and staffSr^T ^ t0 ° Wn cx P«tonces, 

S , S fr T vanous civic agencies spoke on a volun 

In a JSh aSSUre them 0f their S rou P s ’ co "cem. 
to th™wLeT m Z d X rekti0ns effort > ^rkers were assigned 

^ where many SoutWcst 
assure tW ijf! Z ?V lms were to help families adjust 

community activities Af • , * iere to participate in 

which showed techniques of 3 demon stration home," 

cooperated in a special six-month eZ5 l ^ Urban Lea S ue 

bpathyofonemid^-income neSLfoooVj ° V , erC ° me the an ' 

Despite the limited time it waf wSw i h ° USIng pr0 ’ cct 

residents and rest of the community together i^? g ^ P ? |cct 
provement program. y together in a concerted im- 
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LEARNING SELF-HELP 

The Demonstration Project also tried to turn the period of 
waiting for official relocation assistance into a constructive experi¬ 
ence by involving the residents more actively in their own destiny 
and in improving their environment. 

A community that is being dismantled, such as a redevelop¬ 
ment area, can he deeply demoralizing to families waiting to 
move'. \ agrants ami vandalism become common in empty or 
partially demolished buildings. Just when the people most need 
support, local institutions pull out and the city seems to turn its 
hack. But slum residents are not used to organizing to demand 
things for themselves. So the Demonstration staff helped them to 
form an Area C Citizens' Committee. Initially this proved useful 
just in letting residents air out their problems and worries. But 
tangible results of their organized complaints included increased 
police protection in the area and instruction given in rodent 
control. 

This phase of the program was so obviously successful that in 
the next redevelopment site, Northeast 1, the District's Retie 
velopmcnt Land Agency decided to start citizen organization 
much earlier and to make it more intensive. With staff help, 
block leaders were chosen to organize each street, anti block 
groups met regularly in homes with a relocation worker to discuss 
community problems and possible solutions to them. 

'Hie people’s unfamiliarity with self help was touchingly re¬ 
vealed by one young woman who, when asked if she would vol 
unteer for a project, replied, 'Til volunteer if von pav me." But 
the residents’ success at turning an empty warehouse into a fully 
stafled recreation center to keep children from plaung in aban¬ 
doned houses a project pushed through bv the Relocation Ad 
vrsory Council revealed what could he done and created 
new self confidence. 

In fact, the center was better than any the underprivileged area 
had had before, and prompted our shv mother of five to 
comment, "Now I’ll speak out ami ask for things in mv new 
neighborhood.' Another member at the residents’ organization 
said, "We never knew so many people cared for us." 
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Banks believed that this community organization program was 
the most effective part of the Demonstration project. Many 
people, he pointed out, tasted success for the first time in their 
lives, and went on to ask for other kinds of services and instruc¬ 
tions. “When people begin to find solutions to their own prob¬ 
lems, they have greater movement.” 

The Relocation Advisory Council also proved useful to District 
renewal officials in gaining community-wide acceptance of their 
program. Members of this representative body met monthly with 
the staff to keep abreast of relocation activities. As a consequence 
of their first-hand knowledge and contacts with many sections of 
the community, they could counteract false rumors or accusa¬ 
tions against relocation and urban renewal. 

The fact that a number of city agencies were continuing the 
reoriented social programs started under the relocation Demon¬ 
stration Project was considered the greatest proof of success of 
the community organization effort, according to the official eval¬ 
uation published in 1964. The Board of Education, for instance, 
stiff offered its new homemaking course at one public housing 
project, and the District's Department of Welfare was one of 
several that finally decentralized its services, putting workers into 
projects where its clients, relocated families and others, lived. 

The biggest payoff from the community education endeavor, 
however, was judged to be in the demonstration families' selec¬ 
tion of better housing, particularly the large number of eligible 
families that moved into public housing—the main type of 
standard housing that most could afford. In all, 82 per cent of the 
relocated families lived in standard homes now, compared to 25 
per cent in Southwest, and 86 per cent stated that they liked 
their new homes better than Southwest. Greatest satisfaction was 
expressed by those who moved into public housing—61 per cent 
of the demonstration families chose public housing compared to 
49 per cent of the control families. (Once there, however, the 
demonstration families did not keep house better or pay rent 
more regularly than did control families, which suggested that 
the Housing Authority stiff had a lot of work to do.) 

For the future relocatees, meeting together in informal neigh¬ 
borhood discussion groups-whether it was to learn about home- 
making, housing choices or urban renewal and the process of re- 
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location—had an especially beneficial side effect. Even where 
there was no satisfactory answer to immediate problems, partici¬ 
pating in the discussions and having the chance to verbalize their 
worries allayed fears and helped ease the shock of having to 
move. 

TOO LITTLE, TOO LATE 

For the “multi-problem” families, however, improvement was 
only of a limited nature, despite the intensive casework they re¬ 
ceived, and least so among the one third that had severe disabling 
habits or conditions to begin with. About 9 per cent of such 
families actually grew worse. 

The deep-seated problems of these families prevented radical 
improvement during the relatively short period of service. In six 
out of every ten families receiving intensive casework, there was 
no real “family”; four out of ten with children were one parent 
households. Forty five per cent were chronically ill. Fight out of 
ten were Negro and had to face all the additional handicaps 
placed on them by society. The median schooling of the adults 
was five years. But the most prevalent problem was financial. 
Nine out of ten had incomes so low as to be eligible only for 
public' housing, and four out of ten of these relied entirely on 
public assistance. 

Finding a steady job for men with little schooling, a strong 
body and no skills was very difficult. Alcoholism was also 
common and haul to cun*. Before one father could he persuaded 
to 1 educe his dunking enough to find steady work and raise his 
income, a total of 292 contacts, including twenty-nine office in¬ 
terviews, 108 home visits and the use of twenty three community 
resources over fourteen months' time was necessary. But as G. 
Franklin Fdwards, the Howard University sociologist who super¬ 
vised the Demonstration, pointed out; “A community cannot 
afford such a reduced social work case load to get these results.” 

Fvcu so, eight and a half months' average intensive work was a 
short time to deal with problems that had been evolving over fif* 
teen, twenty or even forty years. When relocation from a slum is 
about to begin, it is already too late to deal with most basic prob¬ 
lems of slum dwellers. 
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What will happen to the hundreds of thousands of slum 
families who will be dislocated in the next decade as the result of 
government programs? The innovations and beneficial results in 
Southwest Washington offered hope for achieving the improved 
housing and community participation of many. However, they 
also revealed the limitations of even a good relocation program 
(abetted by a strong dose of social work) and thus exposed some 
of the built-in, current limitations to city revitalization. 

Southwest was not Washington's only slum; nor, of course, 
were the District s social problems confined to that area and its 
residents. Rather, problems were multiplying as the numbers of 
poor, untrained, disorganized Negro families in the District of 
Columbia mushroomed and overcrowded older houses and other 
neighborhoods. 


Nor could even a good, socially sensitive relocation program 
continue for long unless a new supj)ly of housing within the 
means of displaced families became available. In the District of 
Columbia, by the end of the 1950's, the supply of moderate- 
rental private housing was shrinking very quickly as various pub¬ 
lic improvement programs uprooted more and more families and 
reduced the supply of shelter and the market that could only pay 
low rents continued to grow. In fact, by the mid-1960's, Wash¬ 
ington was one of the tightest private housing markets in the 


The National Capital Housing Authority had already cn- 
countered senous problems in meeting its self-imposed responsi¬ 
bility for family rehousing. It could not build even the units 
origina y programmed for urban renewal dislocatees because of 
the acute shortage of suitable building sites for new projects 
much less make an appreciable dent in its waiting ^ Thi S 
averaged 6,000 applicants by 1965, and the waiting time for large 
families with priority due to displacement by public action wls 
four years or more. For families without such priority the wait- 
mg time was "beyond a reasonable estimate.” 

In response to this increasingly critical situation the Authorhv 
turned to a supplemental experimental device-buy ng orK 
eating private dwelling units for sublease to large fow-inconm 
families. Even so, the^fiscal solvency of the Authorise r, ■ 
was endowed became so 
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bottom of the economic ladder; those waiting to get in were 
similarly deprived, lb pay for the extra social services occupants 
required, the Authority had to stretch its operating funds. 
(Ihesc extras were not financed by the federal public housing 
subsidy.) In 1962, the Board was reluctantly forced to raise both 
its minimum and maximum income ceilings for applicants, just 
to balance its budget, although this ran contrary to the Author¬ 
ity s social purpose and the recognized family needs in the 
District. 

Meanwhile Assistant Renewal Commissioner Banks, given the 
opportunity to devise programs for dealing with the umletlying 
causes of the social problems that relocation almost inevitably 
comes across too late, in 1962 became director of the United 
Planning Organization, a new District of Columbia agency 
created to deal with these picssing matters on a citywide basts. 


6 

WHO LIVES WHERE ■ 
Urban Housing 
and Discrimination 


Sooner or later, one must get to the root question of where and 
how people live, and whether there is enough housing to meet 
their needs. 

It bears stating that urban renewal—although part of the 
Housing Act of 1949—has not been, and is not of itself, a hous- 
mg program. From the time that Title I began until June 1965, 
311,197 dwelling units were demolished on urban renewal project 
sites and only 166,288 were built or are planned in their place * 
Moreover, 35 per cent of all Title I funds now go to predomi¬ 
nantly nonresidential projects. Rehabilitation and code enforce¬ 
ment, while they improve the housing stock that remains, tend to 
further reduce the net supply available to present tenants. 


* These official figures include only committed land in Title I projects. 
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Add to such official renewal efforts other concurrent public 
improvement programs: highways often cut a path through 
cities' deteriorated areas; private activities—clearance for office 
buildings, parking lots, plant expansion—rip out housing but do 
not replace it. The total decrease in living space is formidable. 
Officials estimate that each year, nationally, as many as BOO,000 
dwelling units are demolished for all such purposes. Further, 
private demolition activities outweigh all public programs in 
volume, three to one. 

In this total picture, urban renewal is relatively insignificant— 
although it has received the lion’s share of blame by the public 
for destroying and not replacing low-income housing. Yet, be¬ 
cause of its legal relocation requirements, the renewal program 
must concern itself with an adequate standard local housing 
supply, priced within reach of the dislocated, and it must com¬ 
pete with many others for such suitable vacancies as exist. 

There has been much talk on the national level about the 
amount of new units that must be created annually in order to 
house adequately the 13,400,000 households living in substandard 
or overcrowded dwellings (as of the most: recent national census); 
to keep up with the needs of the country’s expanding population; 
and to retire obsolete housing. The consensus is that some 
2,000,000 dwelling units must be produced a year, as compared to 
the average annual production during the past few years of only 
1,500,000. 

There j s a vagueness, however, about what kind of housing 
should be produced for whom, at what cost, and where; how 
much government and private enterprise should or can be ex 
pectcd to do; and what localities can and might do to make up 
this deficit. We lack the machinery to make sure that enough 
housing exists to meet the needs of various unserved or under- 
served groups, especially at middle-and lower income levels. The 
federal housing programs arc a congeries of devices put together 
since 1934 to meet special needs (not all of them housing) and 
to accommodate special interests, pressures and ideologies. The 
special assistance programs that have been added since 1961 still 
do not implement: the idealistic national housing policy enun¬ 
ciated in tlie preamble to the Housing Act of 1949—“a decent 
home and a suitable living environment for every American 
family.” 
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Primarily, we have relied on the profit motive offered by 
private enterprise, with some cushioning by the Federal Housing 
Administration. This has not proved to be a reliable mechanism 
for generating adequate housing, especially for moderate- and low- 
income city families. We have an annual production gap of 
500,000 dwelling units, and between 1950 and 1960 the number 
of substandard units in use in cities decreased by only 10 
per cent. (While many slum buildings were demolished, other 
housing deteriorated.) 

The point is that special-assistance housing is produced not 
nationally, but locally, where the lack of machinery becomes 
strikingly clear. Few states have housing agencies or programs. 
Cities just have pieces of programs vested in separate empires. 
One of these, the urban renewal agency (which may or may not 
be an independent authority), has the responsibility for tearing 
down obsolete buildings or encouraging their rehabilitation, and 
for getting private investors or owners to build on a specified site 
or to repair—hopefully with the cooperation of the FHA and 
local banks—according to official plans. 

The public housing authority, another local but independently 
constituted body, also clears slums. It, however, has direct gov¬ 
ernment financing available to build or rehabilitate low-rent 
housing. Federal law requires that priority be given in these low- 
rent projects to people eligible by income who have been dis¬ 
placed by urban renewal and by public housing itself. But this 
requirement does not insure the dislocatees' admission It does 
not guarantee that the units will be built and ready when 
families are to be dislocated several years hence, or even that 
t e units will be of the right size to accommodate those dis- 


l™? the 12 ^? 2 T fa ™ ilks on the urban renewal relocation work- 

onlv nnTJaV f n Wh ? WerC eIigib,e for P ubIic housing, 
he a f T ? ird hav , e been rehoused in low-rent units. (Only a 
ren f wal sites have been used for public housing 

on the riseT Gai ^ ^ P lanned have been 

o the nse.) Gaining construction of new city housing specifi- 

Smis^on to"]” 1 ' inC ° me f3miliCS Wh ° Ca ™ cd t0 ° ™ ch for 
admission to low-income projects but not enough to afford 

decent private housing was almost impossible until passage of 
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the Housing Act of 1961.* 

Yet even public housing, for reasons we shall explore, fails to 
serve its market By 1966, all the units built since the program 
began could house only 605,000 families, or 2,290,000 people, but 
some 11,000,000 urban families had incomes below the median 
maximum admission limits of public housing. 

The Federal Housing Administration is the only national pub¬ 
lic agency which has the means for encouraging the production 
of housing for the middle-income market in cities. But it is con¬ 
stituted to serve the private builder, not the public, and FHA 
and the urban renewal agency have often been on opposite sides 
of the fence. Moreover, cities do not have agencies specifically set 
up to program the FHA aids, a gap which urban renewal agencies 
are only beginning to fill as new housing assistance is legislated. 


THE FILTER PROCESS 

AND DISCRIMINATORY PRACTICES 

Central cities usually have to rely on what is known in the 
housing field as the filter process to create vacancies in standard 
housing for families of lower incomes. 

Filter process describes the way in which the normal housing 
market should work. According to the theory, as new housing is 
built, families who can afford to pay more vacate older units 
which then become available to families of a somewhat lower 
income who are on their way up the economic ladder and who in 
turn move out of still less desirable quarters. The oldest and 
worst housing will then be taken off the market voluntarily by its 
owners since there is no longer a demand for it and it should no 
longer be profitable, as rents are reduced to the level of new 

* Until the 1961 Act, the only tool available for such middle-income fam¬ 
ilies was the now discarded Section 221, under which FHA offered insurance 
for private builders who put up minimal relocation housing in ordinarily ques¬ 
tionable sites. So few builders were interested in this unprofitable housing 
that it produced only 5,342 multiple-family units and 21,988 home units— 
most of the latter were rehabilitated, not new, and, due to the problems of 
timing, very few were actually occupied by displaced families. The 1961 Act 
also eased admission of those with incomes slightly in excess of the public 
housing limits. 
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tenants’ pocketboolcs. The filter process does work, but only to a 
point. 

First, not enough new housing is being built, especially for 
moderate- and low-income families, to create the full supply 
upon which the filter theory is predicated and the voluntary re¬ 
tirement of dilapidated or obsolete housing depends. 

Secondly, where vacancies exist, families too often cannot 
afford the rentals at legal occupancy standards. Many must pay 
far more than one quarter of their income for shelter. Owners, in 
order to accommodate the new market and still squeeze their 
usual annual return from properties which have probably been 
depreciated several times, will divide larger living units into 
smaller ones. They convert old single-family homes into multiple- 
family use, allow more people to live in an apartment than 
should according to the law, or lease space in structures which 
should be torn down. Landlords also cut costs by reducing 
maintenance on such buildings. 

They may thus solve the immediate shelter problem of the 
families, and even do so legally if a city’s code specifications arc 
not too exacting or systematically enforced. Such practices, how¬ 
ever, prolong the life of unfit housing, create newly overcrowded 
housing (not to overlook the schools and neighborhoods which 
serve them) and spread the blight and decay which comprehen¬ 
sive urban renewal is supposed to eliminate. 

A closely related and increasingly significant reason for the 
failure of the filter process is that the private housing market 
does not work freely for the growing non-white portion of the 
urban population. Instead, it excludes this sector from a sub¬ 
stantial part of the housing supply and then exploits their situa¬ 
tion. 


The effect of discriminatory practices by the real estate, home 
building and mortgage lending industries was authoritatively 
studied and documented for the first time during the late I9S0's 
and early 1960’s by two sets of nationwide investigations—one 
conducted under the auspices of the Ford Foundation-sponsored 
Commission on Race and Housing, the other by the United 
btates Commission on Civil Rights.* Although they found 

~ on Civil Ri.hu Report , Book 4; 
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differences between regions and among some cities, and although 
the studies for the Commission on Race and Housing were 
undertaken prior to the I 960 census, the situation has remained 
so unchanged (the census corroborated the general findings) for 
the vast majority of non-whites—who have since grown in 
number in cities—and it is sufficiently similar in cities across the 
country that the basic facts should concern anyone who is inter¬ 
ested in the future of American cities. 

1 he studies found that the typical non-white familv receives 
less for its rental dollar than the white familv, whatever its in- 
come level or social position. And since the large majoritv of 
non-white families are renters, the ramifications are serious. They 
must pay a higher proportion of family income, as much as SO 
per cent more, to obtain smaller, inferior accommodations* and 
are forced into significantly more overcrowding. Three times as 
many Negroes live in structurally substandard housing, in infetiot 
neighborhoods, and overcrowding is four times more common 
than among white families, 

(generally the quality of housing occupied by non white fami¬ 
lies has improved markedly since 19 s() • as has that of white fane 
ilies. But the big gap separating the standard of accommodations 
occupied by the two groups has remained substantially urn 
(‘hanged. (A 1961 report on Our Nan White Pofntlaihm and Its 
I lousing published by the Housing and Home Immure Agency 
revealed that the number of overcrowded white families de 
a eased by 2()0,0()() while' the number of overcrowded units 
occupied by non-white families during the 4 I 9 s(fs increased from 
nearly 1,000,000 to 1,100,000, even though the total proportion 
decreased.) 

Because Negroes can often get more for their housing dollar as 

homeowners than as renters, they purchase at much lower 
incomes than do whites. But this impulse 4 to homeowner.ship is 

mnents, (Imrnmicut Printing Office, Washington p,(l The major Otitic 
prepared for the Commission on Rare and Housing and the Commission's 
imal report. Residence and Race , were published t»v the* UnivmiH of Cdi 
fomia Pi css, 1%(). 

*The lowest income renters, who form the bulk of mhan mm whites 
commonly have to pay a much larger percentage of thru income for shelter 
than do wlnfrs of similar economic .status. It is not uncommon for lug city 
landlords to charge and obtain a bonus for allowing non whites to rent thru 
substandard accommodations. 
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exploited by realtors who capitalize on the fear they have 
inculcated in white property owners about minority groups* 
allegedly depressing effect on property values. By engaging in 
“block-busting,” the realtor scares white families into selling their 
homes at panic prices by bringing a Negro family into a street. 
He then exploits the pent-up demand of Negroes for decent 
homes in better neighborhoods by selling them houses he has 
acquired at deflated values at inflated prices. Mark-ups by block¬ 
busters as high as 112 per cent were revealed in hearings con¬ 
ducted in 1962 by the New York City Commission on Human 
Relations. 

But the lending institutions really determine who lives where, 
because they hold the key to financing home purchase. The U.S. 
Commission on Civil Rights found that banks operated “on the 
premise that only a homogeneous neighborhood can offer an 
economically sound investment,” and banks thus would withhold 
mortgages for a “first purchase” by a Negro in a white neighbor¬ 
hood. Once a neighborhood began to change, however, the 
Commission found that the banks would do “everything they 
can to expedite” the trend, including withholding mortgages 
from prospective white purchasers in those areas. Moreover, even 
when a Negro was fully qualified as a credit risk, lenders might 
charge him a higher discount on his loan or not issue one at all. 

Such practices perpetuate the fear of white families that when 


a Negro family moves into their neighborhood, the area will in¬ 
evitably become predominantly non-white. Professor William 
Grigsby of the University of Pennsylvania's Institute for Urban 
Studies has pointed out: “It is the pattern of market segregation 
which itself causes the inundation that whites observe and fear. 
In other words, since only a few areas are available to the ex¬ 
panding non-white population, when a new section "opens up/ 
non-white demand tends to focus at this point of limited supply. 
In such a situation, a quick transformation from white to Negro 
occupancy frequently occurs.” 

The suburban "white noose” is another major reason the 
normal market process does not work. Housing is a metropolitan 
commodity and almost all new housing since the war has been 
put up m the suburbs. But scarcely any of it has been sold to non¬ 
whites. It is held that the tract developers, who put up most new 
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housing, fear the effect that an open-sales policy would have 
upon their white customers. 

Suburban pressures have discouraged new interracial housing 
tracts. A builder who endeavors to put through such a develop¬ 
ment against the opposition of local property owners finds that 
town and village governments can emplov a host of subterfuges 
-—large-lot zoning, the withholding of building permits, failure to 
install necessary water and sewer lines, e\en condemnation of a 
proposed building site for a park or other public use without 
excluding him directly. Also, Ins usual sources of financing may 
dry up. At the same time, submban realtors, like those in cities, 
refuse to show homes to Negro house hunters unless these are in 
“changed" areas. 

Isven new homes built privately with government mortgage 
guarantees or insured loans have not served the Negiu market in 
proportion to its size. Only one per rent of the government 
insured homes constructed since World W ar II was purchased 
by non whites, although Negroes comprised 10 per cent of the 
population. Generally, this one per cent was located in segregated 
developments, or substandard locations to which white families 
did not have to resort. In addition, most suburban housing was 
and is priced beyond the Negro market; this is a matter to which 
we shall return. 

For many years, the Federal Housing Administration itself 
contributed to these patterns of residential segregation. It ac 
tually recommended restrictive covenants* until the Supreme 
Court outlawed them in 1948 , and before 1949 , its underwriting 
manual, which governs insuring practices, warned against “ad 
verse influences from lower-class* infiltration ami inharmonious 
racial groups." Although the FIIA officially changed its policies, 
during the big postwar suburban building boom tin* home build- 
ing industry still acted on the former basis and the federal agency 
did little to police them; thus the FIIA allowed the suburbs to 
become more lily-white, and deprived the growing number of 
potential Negro home purchasers of the attractive terms of 
supposedly color-blind government insurance. 

As white families left the drab older section* of cities for new 
and better homes in the suburbs, Negro families moved into 
these areas. In effect, these Negro families made possible the 
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departure of the white families and the volume of new construc¬ 
tion in suburbs to be sustained, although they could not benefit 
from it directly. The growing Negro middle class has, in fact, 
been denied a status symbol of major significance in the Ameri¬ 
can way of life. 

The metropolitan schism that has developed as a result can be 
seen at its extreme in the Washington D.C. area, which has a 
total of 2,000,000 people. The District of Columbia itself, with a 
population of 764,000, is 54 per cent Negro; the suburbs, with 
more people than the metropolitan area, is 93 per cent white. 

The effect of all these forces on the Negro's housing has been 
that the neighborhood where he may buy is usually older and 
lower in value, as is his home, which is thus a poorer lending risk. 
His down payment must be larger in proportion to what he 
buys, his repayment period is shorter, and interest charges are 
often higher. Refusal by banks to lend in some older or changing 
neighborhoods has frequently forced minority home purchasers 
to resort to loan sharks who charge outrageous terms, and to buy 
on insecure contract sales that do not give the owner title to a 


property until it is fully paid for. If he defaults one payment, he 
loses the house and his whole investment. Moreover, the non¬ 
white has less money left to spend on the higher cost of main¬ 
taining such an older property. 

So lending, building, realty and even government practices 
have increased segregation and perpetuated the stereotypes of the 
Negroes as poor homeowners and neighbors who have a depress- 
ing effect on property values. They also have encouraged the de¬ 
terioration of properties and neighborhoods to the detriment of 

!I ‘ r !r mm r tie /’ m d furthered the segregated use of schools 
and other public facilities. 

Yet the findings of a landmark study. Property Values and 

u " dertaken for the Commission on Race and Housing 
refuted the time-honored myth about racial intrusion deflating 
propertyvalues. This ten-year study of twenty middle-aged 
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chasers, far from depressing values, tended to stabilize or even to 
raise them. 

His research has since been corroborated bv other studies, the 
most extensive being a ten-city survey of the 'Midwestern Minor¬ 
ity Homing Market for the Advance Mortgage Corporation. 
Its 1963 report stated: “Property values in neighborhoods in 
racial transition generally held their own or rose above the neigh¬ 
boring norm, thus refuting a long held stereotype." Price declines 
occurred in contiguous white neighborhoods which had been 
written oft by one market and not yet entered by another.'’ 


CHANGING TIMES AND NEW LAWS 

All this suggests that it is essential to fight such blind dis¬ 
crimination if cities are to be renewed, civil rights to he achieved 
and the metropolitan schism to he ended. 

It is difficult to draw a clear line between the pernicious dis¬ 
criminatory practices described and the actual, alleged ot ex- 
aggerated fears and prejudices of white families. But it appears 
that the attitudes and practices of white families, at least those in 
the suburbs, may be changing' more rapidly than those of the 
shelter industry. 

National polls over the past decade show a steads iuciease (to 
more than 5() per cent) in the white people who sav tiles svould 
not object or lease if a Negro family mosed next door. No doubt, 
events of the early 1%0’s—the civil rights matches, the sit ins, 
Birmingham, the federal Civil Rights I,aw of 1% (- -contributed 
significantly to a uesv feeling that integration is inevitable, and 
cicatcd a sense of guilt in those who svould discriminate or at 
least admit they svould. 

What is particularly interesting ami relesant is that a 1966 poll 
by the Louis Harris organization found tippei income ami sub¬ 
urban svhites to be far more liberal in their attitudes losvaid NV 
giocs than the poor and less educated svhites in cities. Pet haps 
this is so because, as Newsweek magazine commented, they aie 
“farthest removed from the struggle.'’ The Harris poll found’that 
a 54 per cent majority in the cities svould object to having a 
Negro move next door. The jeers, curses ami bottles huilcd’at 
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open-housing demonstrations led by the Reverend Dr. Martin 
Luther King through all-white, working-class neighborhoods in 
Chicago in the summer of 1966 were attributed by King largely 
to unfounded fears in lower-income enclaves that Negroes create 
slums and threaten their jobs. 

On the other hand, a concurrent report on integration progress 
in metropolitan Kansas City, Kansas by the Kansas City Star 
found that, in the four years since 1962, Negro families of 
modest incomes had moved into twenty-six working-class white 
neighborhoods which were broadly dispersed throughout the city 
and neighboring county at some distance from the central city 
ghetto. The paper found that in most cases "little hostility has 


been expressed,” there was little evidence of panic selling, 
property values remained stable and whites continued to buy. 
Virtually all of the newcomers matched, and in some cases ex¬ 
ceeded, their white neighbors in income and education. Negroes 
comprise one tenth the population of metropolitan Kansas 
City. 

One of the most impressive manifestations of the new atmos¬ 
phere has been the mushrooming of local fair housing councils. 
The main purpose of these voluntary organizations is to help 
Negroes move into white neighborhoods, metropolitan and sub¬ 
urban, by locating for them homes outside ghetto areas which 
they would not be able to find if they relied on realtors’ services. 
In 1959 there were only eighteen such committees; in early 1964 
they numbered 400; by the end of 1965 there were over 1,000 in 
metropolitan areas across the country. (Tire Greater Kansas City 
Council on Religion and Race conducted a door-to-door canvas 
and received signed pledges from 14,000 people, along with a 
dollar from each; this paid for a three-and-a-half-page testimonial 
for fair housing published in the Star and carrying all of their 
names. The effort was believed to be the first in the country in 
which supporters’ names were published, and perhaps it helps 
explain the area $ good record of integration.) 

t TJ 16 ™ re fa wrable social tide is also supported by the growing 
body of laws and enforcement powers that make metropolitan 

die Presidin g ^ 7 onai \ 0perMliarket: basis. In 1962, when 

% federally L'ST U l! 1Ve ^ barring discriminat01 7 Practices in 
all federally aided housing went into effect, it supplemented 
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similar laws that already existed in many northern and western 
cities and states. By December 196S, seventeen states and twenty- 
eight cities had laws against discrimination in the sale or lease of 
existing and new non-assisted private units; some laws even 
covered single-family houses in new tract development. 

A particularly significant early application of such a statewide 
law took place in Levittown, New jersey, after the eouits ordered 
Levitt and Son, the builders, to abide bv the state's open* 
occupancy law which governs sale or rental of ten or more 
contiguous houses. About thirty or forty non white families 
purchased homes, and the merchant builders continued to 
construct and sell new homes in as profitable an operation as 
before. 

A number of cities and even states have also tried to use the 
power of local government to curb block bustcis bv threatening 
to revoke their real estate licenses. Among these localities arc 

altimore, Buffalo, Detroit, San Francisco, ami suburban Shaker 
eights, Ohio, outside tJevelaud. 1 he states include Oonncetf 

cut-. New Virk, Pennsylvania and Ohio, with Illinois most recent 
«n Hie list. 

A White House sponsored hill which would, for the fust time, 
lave prohibited discrimination in the sale or rental of piivate, 
non assisted housing failed; not enough Senators voted to end 
ililmster on the measure, thus killin'; hopes for passage. That a 
comprehensive open housing ordinance should Ion;; ago have 
been made a federal administrative requirement in cities’ "Work- 
able Programs of Community Development” at least just as 
much as building, zonin'; and housing codes seems obvious, 
since housing discrimination is known to lead to omerowdim'’ 
inadequate property maintenance and new slum formation. 

But leeent experience in the area of housing indicates that we 
uve put too much faith in the prohibitory power of laws. A 
great deal must be done, from the federal level on down, to make 
fair housing laws effective. Experts generally believe that these 
laws must be accompanied by professionally staffed agencies 
adequate budgets, active educational programs for both ’whites 
and non whites, and aggressive enforcement machine;v that does 
not rely solely on complaints. Ideally, the laws and pmgrams 
should be effective on a metropolitan basis and, where federal 
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programs are involved, the federal government should help pay 
the administrative cost. These conditions, unfortunately, do not 
coexist in any area. 

One can only guess at how a federal fair-housing law might be 
implemented. The National Committee Against Discrimination 
in Housing found that after four years, the long-awaited Presi¬ 
dent's 1962 executive order had "scarcely made a dent on segre¬ 
gation." The order was not retroactive, and thus it affected only 
that small portion of all housing built with federal assistance 
since 1962. Further, there was practically no budget, staff or en¬ 
forcement machinery in the body set up to administer the order, 
and each federal housing agency was left to police its own 
programs—with widely varying results. The Urban Renewal 
Administration was particularly conscientious. It withheld funds 
from California renewal projects which were not yet in loan and 
grant contracts after passage there in 1964 of Proposition 14, 3 * a 
measure by which the voters not only repealed the state's fair¬ 
housing laws, but also prohibited localities from passing ordi¬ 
nances making discrimination illegal. 

Even without the force of laws, however, the number of new 
suburban developments marketed on an interracial basis con¬ 
tinues to grow. Conservative forces may be strong as in Cali¬ 
fornia, where a two-to-one vote passed Proposition 14. But 
Eichler Homes, one of California's most active and prosperous 
tract builders, continued to sell to anyone who wished to buy, 
without concern for racial quotas, even in some of the very 
communities whose residents contributed most to the passage of 
Proposition 14. 

_ The Advance Mortgage Corporation found that in midwestem 
cities a new attitude was emerging among institutional lenders as 
a result of their "mounting and generally favorable experience 
with non-white borrowers," and that restrictions on financing for 
Negro purchasers in white neighborhoods had diminished. But, 
as the report stated, the lenders had "grown more interested in 
serving the non-white market as the volume of white loans 1ms 
dwindled in cities." The survey also found that "the Negro popu- 
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lation of almost every midwestern city is more concentrated than 
before, and the integration that did take place was by default of 

What most of the reports on increased Negro dispersion in 
cities do not say, however, is that the white population that 
remains in or next to areas that arc becoming racially integrated 
is generally older, with grown children. 

URBAN RF.NKWAI, 

AND INCOMF HKSTUAINTS 

"'here does urban renewal fit into this picture? A number of 
the earlier 1 itle I redevelopment projects replaced generations- 
old slum ghettos with developments that offered the best values 
m private rental housing marketed without discrimination. As a 
result, these have been outstanding showcases for integrated liv¬ 
ing in central cities. I he value of this achievement depends on a 
person's class ami perspective. (We will come to the newer 
neighborhood conservation projects later in this chapter.) 

In 1‘KO, when part of the decaying “Black Belt" on Chicago’s 
South Side was being cleared for redevelopment, the action was 
met with demonsttations and cries against racial discrimination. 
Wt a decade later, white and Negro families lived next door to 
each other in Lake Meadows and Prairie Shores, the first and 
second new housing developments in the area, and even had 
cocktails and dinner together in the project’s new emmmmitv 
center. 

In fact, the first group of buildings in Lake Meadows wore 
tenanted primarily by Negroes; yet the sponsor of Prairie Shores 
found no resistance on the putt of white families moving into his 
apartments, although thev knew the housing was to he racially 
integrated, and that Lake Meadows was predominantly Negro in 
occupant v. No doubt the fa. t that Prairie Shores’ sponsor. Vrrd 
Kramer, a well known mortgage banker ami civic leader, resided 
in the development himself ,mrl personally showed apartments to 
prosper live tenants, was an important contributing factor. So was 

* Ft!A sUl.-s Hut It-, in!; umuit imsmr.s is in tefuumuig limning in 
utir.. tint’. t« iiti.il. itv Nrvttu", iiuv t-njttv r'uu’ttmieiifs equal feints. (New 
‘louse “m,ton tn.n q- urt.ilh has do lined.) 





: 246 : CITIES IN A RACE WITH TIME 


the proximity of Michael Reese Hospital, with its built-in market 
of white nurses and doctors. (Again, the number of families with 
school-age children was limited.) Kramer's rent schedule of $30 a 
room—achieved by bringing in equity partners who were willing 
to accept a reasonably moderate return on their money, acquiring 
the land for fifty cents an acre, and winning the city's coopera¬ 
tion on taxation—made Prairie Shores the best new rental value 
in town. The attractive layouts of the apartments and the con¬ 
veniences serving them helped to make the development de¬ 
sirable for white families with wider housing alternatives. 

In fact, Kramer's apartments were an excellent demonstration 
of the common denominators in housing developments success¬ 
fully integrated from the start that were found by Eunice and 
George Grier; their analysis. Privately Developed Interracial 
Housing, was another study carried out for the Commission on 
Race and Housing. The best way of insuring white demand for 
residence and ownership in an integrated community, the study 
showed, was to create a development outstandingly attractive in 
appearance, location and facilities and excellent in value. 

Yet, despite its central location and unusual open-occupancy 
policy in the “most segregated" city in the country, Prairie Shores 
was far from overwhelmed by Negro applicants, even though 
virtually no new private housing was available for them elsewhere 
in the metropolitan area. The developer said that he had to go 
out of his way to find non-white tenants to achieve even a 20 per 
cent ratio. He attributed the limited demand primarily to 
lack of income on the part of Chicago's Negro population. The 
original portion of Lake Meadows seemed to have absorbed the 
bulk of the non-white market for rental housing in the $30-to-$35 
a-room range. Plere, as in other urban renewal projects built with¬ 
out special government financial assistance to lower housing costs 
(and also m suburban developments), the high price of new 
housing itself placed a ceiling on the degree of integration.* 


A Chicago human relations leader asserts that the Negro market for such 
rents is greater than the units available and that “occupancy controls"* are 
used to maintain balance. But he does not dispute that where the metro- 

in°^raHn° USing i. ma i ket 1S 2 pen ’ a dcvcl °pcr who wants meaningful 
integration must make special efforts to keep substantial white occupancy. 

8 ”“ pi **- * *» 



Who Lives Where ; 24J ; 

The “thinness” of the non-white market for both new sales 
and rental housing throughout the country has been reported bv 
builders and lenders. Economics is one of, if not tlu\ major 
barriers. In fact, the report on the Midwest Minority Housing 
Market found that “the spread between white and non-white 
incomes remains so great they would have to be treated as dis¬ 
tinct markets even if no other limiting factors existed." 

When the Griers undertook their study in the late l^O’s, they 
found that “if all new private housing were open to Negroes, 
only a few would take advantage of it"—about S per cent. "And 
only a slight and statistically unimportant degree of integration 
would result.”' The Advance Mortgage Corporation's survey of 
midwestern cities revealed that under 5 per cent of the homes 
bought by Negroes were new. 

Since the time of these surveys, there has been an increase in 
the number of Negro families in the middle income bracket, and 
it is estimated that since those surveys the number of Nerroes in 
the new home market has doubled. (A minimum income of 
$7,000 a year is considered necessary to purchase a new home on 
the most favorable terms. By 1964, 12.7 of the non white uilun 
families were in that category, although various circumstances 
precluded all from actually being in the market.) 

But the Chicrs point out that the overall situation has not 
changed significantly. While there is a great proportionate in 
crease at the upper levels, there is “no real nanowing of the gap 
between white and Negro in the new home market," (The 
median income of the non farm white family in 1964 was $7,U}s 
—$2,000 more than that of the non white, and much of the 
latter was attributable to multiple wage earners in a family,) 

'Ibis is a matter of particular importance to integiation; expe- 
ricncc shows that it is much easier to establish a new integrated 
neighborhood or development than to prevent transition to .seg¬ 
regation in an old neighborhood. 

But fairhousing committees have found that, in spite* of the 
recent “spectacular rise" in Negro homeownership, more homes 
in established white neighborhoods are available to Negro pur¬ 
chasers than there are applicants. Bart of this surprisingly weak 
demand is due to the high cost of the housing. But it is also 
attributable to the reluctance of many Negroes to be “pioneers" 
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—to subject their family to rebuffs, insults and even physical 
violence in potentially hostile neighborhoods, and to the human 
desire to live near family and friends. Karl and Alma Taeuber 
point out in Negroes in Cities (1965) that “it seems impossible 
to separate coercive and voluntary components of racial segrega¬ 
tion.” Evidently personal factors have outweighed a desire on the 
part of many Negroes to escape segregated living; this underlines 
the need for programs to encourage and inform, within both 
ghetto areas and white communities. 

“Minor gains must be measured against tremendous losses”: 
the situation was thus described by the 1965 Fair Housing Con¬ 
ference.* Although there is more movement into mixed or 
previously white communities, and although the number of new 
interracial city and suburban developments grows, segregation is 
growing faster, and Negro concentration in central cities is 
steadily increasing. 

The magnitude of the trend can be seen in an estimate of what 
would be necessary to reverse it in Washington D.C. made by 

George Schermer,t a national expert in the human relations 
field. 


In the Washington metropolitan area, he reported non-white 
families have been increasing at the rate of 6,000 annually, and 
the ratio is accelerating so quickly that between 1960 and 1980 it 
will average 8,800 a year. But no more than 100 non-whites a year 
are finding houses on a truly integrated basis throughout'the 
metropolitan area. 

Schemer found that if the area were to simply freeze ghettos at 
their present size and integrate only the additional families it 
would be necessary to accommodate 8,800 non-white families 
annually m suburban areas. But if the District of Columbia were 

limT******** racial baIan <* b y year 2000, some 

2,000 non-wlnte families would have to be accommodated in 

the suburbs every year for the next thirty-five years; 4 000 white 

"O^T I"™ 10 * •«£*■ Loam'S 

Uf course, the numbers bit is only part of it,” Schermer 


..dlfphVLte“ d q S,r i,tte AelinSt » I Wing 
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added. "There must [also] be equalization of buying power, 
restructuring of community and service facilities in suburban 
areas to meet the needs of low and moderate income families, 
and the revitalization of central city areas to attract middle class 
families.” 

The 1965 Fair Housing Conference, believing that the fair¬ 
housing movement had failed to make more of an impact largely 
because of its "middle-class nature,” decided that first priority 
must be given to "a sharp increase in the supply of low- and 
middle-income housing located especially in areas which are pre¬ 
dominantly white.” The National Committee Against Discrim¬ 
ination in Housing began working in 1966 with local anti-poverty 
groups to encourage low-income Negroes to move out of ghet¬ 
tos. 

But since private industry produces almost nothing for families 
with incomes under $7,000—and about 87 per cent of the urban 
Negro families fit into that category—publicly assisted housing is 
required. 

More than prohibitory laws are needed, and financial assis¬ 
tance from government is required if the pattern of growing 
central city ghettos is to be reversed or even reduced. But the big 
problem, after getting the necessary housing programs, is how to 
put them to use in the larger metropolitan area. 

NEW HOUSING TOOLS 

AND GOVERNMENT ASSISTANCE 

A major step in filling the cost gap between housing produced 
by the private market and public housing was taken by Congress 
in 1961 with a new FHA program, Section 221(d) 3, more 
familiarly known as (d) 3. This was the first federal housing pro¬ 
gram specifically created to encourage private construction of 
rental or cooperative housing priced for the low-middle-income 
market, within or outside of urban renewal areas. 

Although it was not legislated specifically for the non-white 
market, (d) 3 housing has inevitably met that market's needs to a 
much greater extent than had earlier FHA programs like 220. 
Moreover, with the signing of the President's order in 1962 
banning discrimination in federally assisted housing, units built 
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under this program were all to be marketed on an open- 
occupancy basis. 

Section 221(d) 3 lowers the cost of housing by making the 
below-market interest rate the government pays—which varies 
from 3 to 4 per cent—available to finance construction, with 
sponsorship restricted to non-profit or limited-profit corpora¬ 
tions and cooperatives. The program does not require private 
financing beyond the small 2 per cent cash equity required from 
the sponsor. Congress authorized the Federal National Mortgage 
Association* to buy all the (d) 3 permanent mortgages. The pro¬ 
gram thus reduces the single largest item in shelter cost, the debt 
service, by as much as one third, and it results in monthly savings 
to the tenant or cooperator of between $15 and $25 an apart¬ 
ment. Occupancy is limited by law to moderate-income families. 

In the first four years of the program, 45,000 units of (d)3 
housing were contracted for—a marked improvement over earlier 
FHA special-assistance programs. For a number of urban renewal 
projects initiated under higher-rental programs such as 220, it 
made the difference between success and failure.t In many 
renewal neighborhoods, it would be impossible to build for the 


£ i , Th £ e / ed , eral Natl0nal Mortgage Association (FNMA) is an instrument 
of the federal government intended to provide a “secondarv” mortgage mar¬ 
ket for government-insured or guaranteed programs. Under Congressional 
mandate, it may also buy mortgages for such housing in urban renewal areas 
or for other specific types of housing designated by Congress or deemed to Ik 
m the public interest by the President where the private mortgage market 
does not fill the need. 


t One such early project Park Town in Cincinnati, provides an interesting 
case. When originally marketed by its sponsor, the Reynolds Metals Com¬ 
pany, as a cooperative at full market interest rates, only 20 per cent of the 
units were sold. One reason for such poor sales was the relatively undesirable 
location. But after (d) 3 was enacted and the sponsor shifted the project to 

S'occupa'ncy finaUCmg ’ sales in the P ro f ect ra P idl y went up to SO pc'r cent 

The change m financing also brought about a market shift in the nichl 
composition of the tenancy. Park Town had been marketed on an odciV 
occupancy basis from the start, but the higher-cost 220 housing wis 40 rw>r 
cent white, and the lower-cost (d)3 honing 16 plr^cent The porting 
whites has not gone over 20 per cent since. 

,, T j le change m racial composition was believed to be dne in good part to 
the low-income ceilings Congress imposed on (d)3 housiiw Granted the 
project remained integrated, but many more Negro families were now eligible 
hd n c^A 0 ud M° nVC f y , n T 0f the or ‘S lna * white tenant were not 8 ^ 
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market without (cl) 3. In fiscal 1966 applications were made for 
30,000 new units, and the Housing Department estimated there 
would be 45,000 in fiscal 1967. 

Still, (d)3 presents certain difficulties. One of these is finding 
qualified sponsors. Church groups, settlement houses, founda¬ 
tions and other groups which typically sponsor such non-profit 
housing lack the necessary skills for developing and managing 
such real estate undertakings, and the FIIA does not have the 
staff to compensate for this lack. Local offices drag processing; 
they worry about defaults and Congress. In some cities, the local 
urban renewal agency helps guide these new housing sponsors. A 
national technical advisory service on tire local level for this so- 
called "third force” in housing is also being offered through 
Urban America, Inc,, a private non profit urban improvement 
group. 

One problem, the rising federal interest rate, was met in 1965 
when Congress pegged the rate for this program at a flat 3 per 
cent. Another constriction, the need for a locality to have a 
“workable program/' makes it presently impossible to build 
(cl) 3 housing in many suburbs. Other limits are the funds that 
Congress makes available to FNMA and the low per unit con¬ 
struction costs; family income ceilings fixed by Congress make it 
difficult to use 221(d) 3 in metropolitan areas with high construc¬ 
tion, land and living costs. 

In such high-cost areas, some abatement of the real estate tax 
in conjunction with (d)3 housing is necessary to build housing 
priced low enough for the low-middle income market. In fact, 
localities could all do much more by using two potent local tools, 
real estate tax abatement and low-interest government loans, with¬ 
out federal aid. it would, however, require enabling action In their 
state legislatures. 

New York, since 1955, has had the outstanding example of this 
type of locally assisted middle-income housing under its Mitrhrih 
Lama or Limited Profit Housing Companies program. Under this 
act, the city or state can make low interest, long term loans of up 
to fifty years" duration to sponsors of limited profit housing. 
Cities are also allowed to grant abatement of real estate taxes on 
up to 50 per cent of the assessed valuation of the property prior 
to its improvement for a thirty-year period. The ceiling on rents 
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or carrying charges is set by official policies at $30 a room.* Some 
30,000 Mitchell-Lama units have been built in New York City. 
As the cost of construction continues to outpace the rise in the 
cost of living and in the incomes of certain groups, such kinds of 
local assistance appear to be necessary in order to provide the 
middle third—the teachers, civil servants, nurses, policemen and 
bus drivers—with standard shelter. 

But these public aids should be used judiciously, in the context 
of desired goals, and with a recognition of comparative yields and 
benefits. When potentially high-yield land is pre-empted for tax- 
abated housing, as has happened on some Manhattan sites, it 
might be cheaper and more efficient to raise municipal salaries or 
to provide families with direct housing assistance. 

Moreover, experience with Mitchell-Lama has not proved that 
housing priced specifically for the middle-income market can, of 
itself, hold in the city the average white or non-white middle- 
class family with several children—nor can it bring them back 
rom the suburbs. In neighborhoods where public schools are 
poor, these publicly assisted middle-income apartments generally 
do not attract families with children, and many of the larger 
apartments remain vacant. Families with two or three children 
who could afford the down payment on a cooperative seem to 
prefer to spend a little more and buy a house, generally in the 
suburbs, where public schools are better. 

A study of the non-white market for Mitchell-Lama coopera¬ 
tives m New York City found that only 36 per cent of the fami¬ 
lies could afford the monthly carrying charges and the initial 
down payment, or the similarly modest rents charged in such city- 
new S n !1 a / ded housm g- 0nI y 5 per cent could afford non-aided 

ol uT ^ rest ’ in order to have standard 

homes, would have to accept low-rent public housing. 

Nationally, although the majority of white families in metro¬ 
politan areas have the income and freedom to buy o rent stan- 

da d housing within their means, non-white urban farn^s are 
ot onty restricted m choice, but half have incomes of $4,000 or 

$1.30 pe^roo^or'^bout'^s'ys^ 6 ^ { Vf m ® of abo “t $1-1$ to 
in 1966, the city's bono^g ratfwas'forced awf'" 0m ap " tnicnt Whc " 
pal fiscal problems, charges in Mitchell T am* ^ ^. er Cent ^ ue t0 niunici- 
dollars above the $30 ceiling. -Lama projects were forced several 
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less. Moreover, 44 per cent of the Negroes in cities live in sub¬ 
standard housing, compared to 13 per cent of the whites. Of the 
families displaced by urban renewal, 59 per cent of the non-white 
families (who comprise the majority) have been eligible by in¬ 
come for public housing. 

Given these circumstances, and the fact that Negroes must 
spend more for less housing, it is hardly surprising that half of all 
the residents in public housing today are Negro. Yet there are far 
more poor white people than there are poor Negroes in cities. 
And here we run into the basic dilemma that has hounded city 
rebuilders in recent years: who wants public housing? 

LOST ILLUSION OF THE 30’s 

The great public housing movement came tumbling down dur¬ 
ing the affluent: 1950*$ with a drawn out whimper, dins was nut 
because the need for it had disappeared. In some big cities by the 
end of the decade, waiting lists equaled the number of units 
occupied. Rather, it was because the program had become very 
unpopular in certain strategic quarters. Even some of its most 
stalwart friends, boosters and spokesmen for potential bench 
ciaries had deserted or were now among its outspoken critics. 

Congress itself helped shrink the program from the generous 
six-year authorization of 810,000 units made with the Housing 
Act of 1949; it put low rent housing on an uncertain annual basis 
during the Eisenhower administration, with from 20,000 to 
45,000 units a year. When the Kennedy administration came in 
in 1961, public housing amounted to only one per cent, instead 
of the 10 per cent of new homes built each year, as Senator Taft 
had hoped when shaping the 1949 Act; and 100,000 units of tire 
originally authorized units remained untouched. A certain haul 
cuing of the arteries also appeared to have taken place in tlar 
local housing authorities. They were unable to use up even their 
reduced authorizations from Washington. 

Though from 1961 to 1965 there was an increase in the volume 
of public housing units contracted for, the large majority ot 
these—90,944 out of the total 128,746—were special units for the 
elderly. These filled an important, previously unmet need, but 
the program did not confront the problem of housing the most 
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needy: poor families with children in the big cities. Of the rest of 
the units, about 40 per cent of the public housing starts were in 
cities under 50,000. Some big cities, Baltimore, Cleveland, 
Detroit and Boston, did not even begin public housing construc¬ 
tion between 1962 and 1964. What had gone wrong with the 
great social program? 

During the agonizing reappraisal which began in the late 
1950’s, one of the first persons to commit herself publicly was 
Catherine Bauer Wooster, a leading advocate of public housing 
during its salad days. Miss Bauer, who had been the first research 
director of the United States Housing Authority, blamed the 
large-scale community design of public housing projects for a 
good part of the trouble. 


“We embraced too whole-heartedly functionalist and collec¬ 
tivist architectural theories that tended to ignore subtler esthetic 
values and basic social needs,” she wrote. Like others, Miss Bauer 
was particularly critical of the “public housing skyscrapers ” 
which put occupants into “a highly organized bec-hive of com¬ 
munity life for which most American families have no desire and 
n .j Th ere is no room in such schemes for indi¬ 

vidual deviation, for personal initiative and responsibility, for 

a ° d Pr ™ Cy ' ' ' [and) smallscalc business 
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result of tlicir presence is that public housing is getting a bad 
reputation; it is being stigmatized as a bad place to live by normal 
low-income families. ...” 

In 1958, Pulitzer Prize-winning New York Times reporter Har¬ 
rison Salisbury delved into New York’s public housing. “I never 
imagined that I could find the equivalent of Moscow’s newly 
built slums in the United States," he wrote. But in Brooklyn’s 
mammoth Port Greene I louses, “a massive barracks for the desti¬ 
tute,” and other low rent projects, he found . . the same 
shoddy shiftlessness, the broken windows, the missing light 
bulbs, the plaster cracking from the walls, the pilfered hardware, 
the cold, drafty corridors, the doors on sagging hinges, the 
ragged plaintive women, the playgrounds that are seas of muddy 
clay, planned absence of art, beauty and taste . . . human cess¬ 
pools worse than those of yesterdav.” 

How could public housing have fallen so low in less than two 
decades? What ever happened to those nice poor families who 
lived so effectively when they moved from shuns into public 
housing projects? Tenants' listlcssncss, apathy and withdrawal 
were now a common complaint. 

Another public housing veteran, Mrs. Marie McGuire, who 
was Commissioner of the bedend Public 1 lousing Administra¬ 
tion * in the difficult pciiod of the early l%0\s, pointed out that 
If it had 11 t been I oi the population shitts after the* war, we 
wouldn t have had the piohlems. Mrs, McGuire, a San An* 
Ionian and the first PI IA Commissioner to have previously 
directed a local housing authority, explained; 'Before the war, 
we had a wider range of low incomes. Then came the change in 
the economy and rising incomes. It was easier to buy homes 
through VA and MIA, I 1 ifly percent of the units used to be 
occupied by young couples. 

"Public housing was never started to take care of just welfare 
or the lowest income families. . . . [HoweverJ 50 percent of 
the public housing tenants nationally are on welfare. Public 
housing is looked on as a resource by the .social agencies which 
are trying to improve the housing of slum people; as a place to 
put welfare families; as a place where health agencies can put 
slum families to relieve them of contagion. But the agencies 

Now part of new' Housing Assistance Administration. 
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don't stand by after to give them direct face-to-face adjustment 
help. Nobody is responsible for the newcomers. So families go to 
public housing at densities they've never had before and are 
expected to have responsibility for their neighbors and property. 
On the West Coast, the housing authorities are overwhelmed by 
their vandalism and poor maintenance. 

"Something we must remember is that crime and juvenile 
delinquency are brought to the public's attention by public hous¬ 
ing. In a public development it's visible, and the manager has 
a responsibility for correcting the misdemeanor or for property 
destruction. 

"But where do we get the funds to provide the necessary 
services in order to give a family the full benefit of adjusting to 
its new environment?" 


WHO? 

What seems to have been glossed over by many appraisers of 
public housing is that when the program was making its public 
record of achievement in the late 1930’s and the early 1940's, the 
program did not, by and large, reach the lower socioeconomic 
class. During the depression years the ill-housed and low-income 
families were not necessarily lower-class families. Tenants in the 
PWA projects were mostly skilled laborers and the lower-income 
segment of clerical and white-collar workers. The communal 
projects seemed to work very well for the middle-class but lovv- 
mcome family and for the upwardly mobile lower class (as well 
as for veterans going to college on the GI Bill) 

Those who had pointed with pride to formerly disturbed slum 
dwel eis whose social habits were allegedly improved or whose 
problems were reduced by moving to public housing w 
estimated the influence of public housing management netlv 

££'° ther m,p0rt “ l " 0Mhdt “ “ 
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from the different and better jobs becoming available nationally 
in the post depression and early postwar years. Given a financial 
lift by the expanding economy and union wage demands, ele¬ 
vated from working to middle class by the changes taking place 
within the private economy, the ill-housed "worthy” poor of the 
depression, or their children, became part of the postwar middle- 
income bulge and headed for the suburbs. Soon they were 
organizing PTA\ Cub Scouts, hobby clubs, coffee Matches and 
improvement associations in the new developments. “When 
people move from . , . the city to the . . . suburb, their partic¬ 
ipation and assoeiational life increases deeplv,” Max Lcrner wrote 
in America as a Civilization (1957). using phrases strikingly 
similar to the early public housing chronicles of the transition 
from slum to housing project. 

But people can also be found participating busily in the bee¬ 
hive, high rise, middle income cooperative housing developments 
in New York City. 'I‘he difference in behavior appears to stem 
from class and cultural factors rather than from residential 
environment and its design. 

In cities, meanwhile, portions of the neglected lower class, 
along with many mban newcomers, have been uprooted from 
slums and moved to projects designed by and largely for the 
middle class; they have brought with them very different family 
patterns, values and needs. 

We have only begun to study the orientations and values 
attached to place of residence, emiromueut and neighbors by 
working ami lower class families. These new insights call for a 
reconsideration of slum clearance’ criteria, the design of housing 
for low income families, the criteria and methods of tenant selcc^ 
tion in public housing, and the kinds of personnel needed in 
projects. 

Some directors are bothered because so many of today's poor 
are not like the old public housing tenants. Some have even 
blamed urban renewal and other public improvement’ programs 
for foisting on the projects all those large, socially troubled, often 
apathetic and increasingly non white families, who, left on their 
own, would probably not have applied for admission and who 
also scare off “normal” low income families. 

Is public housing intended to house the needy, or to create 
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"healthy” communities? Can it do both? Two different schools 
of thought emerged. The first, and more pervasive, is obsessed by 
the poor image of public housing. This group has wanted to 
reconstitute projects into socially “normal,” racially integrated 
communities with a “better cross-section” of low-income fami¬ 
lies, more white families, and a minimum of problem families, 
the “rotten apples” that spoil a project.* They have blamed 
income ceilings for depriving projects of leaders; they contend 
that these limits rob families of the initiative to earn more money 
because, it is said, they will then have to pay more rent, and when 
their earnings reach a certain level, move out. Ceilings arc also 
unnatural and stigmatizing, it is suggested, and they make the 
public housing project, in the words of the National’Federation 
of Settlement Houses and Neighborhood Centers, into “the mod¬ 
em symbol of the poor-house.” 

This group advocated that tenants whose incomes rise be 
allowed to remain and pay full economic rent; they could 
eventually buy their project apartment or house. Smaller units in 
scattered sites, or rehabilitated housing are proposed as an 
alternative to projects. These would be preferably outside of slum- 
ghetto areas. Some preferred to give rent supplements or direct 
subsidies so the needy can live in standard, privately owned 
housing. The goal seems to have been well summarized by one 
big city planning director: make public housing “invisible.” 

The second, less prevalent school was exemplified by the 
National Capital Housing Authority. It accepted early the rcloca- 


Y ° r5c - City Housin S Authority in 1961 developed a list of 
social eligibility requirements for applicants as a way of keeping out undesir 
ables and potential troublemakers. In this policy, eight “dear and t 
dangers to other tenants are cited as making a family indigfble For ad- 
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tion challenge of urban renewal, and programmed all its units to 
facilitate the end of slums in the District. The Authority be¬ 
lieved, as the NCIlA’s former director James Ring had stated, 
that the uprooted and disorganized families were “more acutely 
in need of public housing's services than other families who have 
taken the initiative and are eager to break away from the slums.” 
The Washington public housing officials tried to marshal all 
possible community resources to meet such tenants’ immediate 
needs and then help them graduate to the private housing 
market. As far back as 1954, the annual report of the National 
Capital Housing Authority stated that “Public housing would 
not be performing its job if it retained in tenancy [over-income 
families] in preference to low income families who are waiting 
for a chance to live in decent housing.” 

Yet even in Washington, by the early 1960's, it was evident 
that the conventional approach was not keeping pace with the 
pressing needs of large low-income families. If some dent were 
to be made in just the long list of displaced families which had 
been waiting for admission to public' housing- some for ten and 
twelve years—■supplementary housing resources would have to 
be found beyond the usual projects. 

Washington, like other cities, was running into two practical 
obstacles. One was trying to construct larger enough apartments 
for big low-income families within the cost limits set by the 
Public Housing Administration. The other was finding sites on 
which to build. 

WHERE? 

This immediate question of where low rent housing is to be 
located raises problems that have acceleiated and have been most 
responsible for the slowdown in recent years. In exploring the 
location question, one can also begin to pick out separate threads 
from the tangled skein, and see why new kinds of approaehes had 
to be legislated in the Housing ami Urban 1 Icvelopment Act of 
1965. 

Social insights, sensitivity to human values, and planning con¬ 
siderations usually got lost in the crosscurrent of community 
attitudes, group pressures, tlu: economies of shun clearance for 
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public housing sites, community finances and, finally, the rapidly 
changing social environment of the country at large. There have 
been, and are, many dissonant voices. 

Nothing illustrates this discord better than the attitudes 
within the Negro community. During the 1930's, when dis¬ 
crimination was still interpreted as denial, public housing won a 
special place with non-white Americans by working for a policy 
of racial equity. That one third of all units were specifically built 
for Negroes, and provided many with their first adequate shelter, 
was regarded as a major advance in public policies. 

But with the growing postwar emphasis on civil rights, integra¬ 
tion and status, Negroes became uncertain and divided, even 
after many northern city projects were desegregated by local law 
and some authorities became officially “color-blind” in accepting 
applicants. Ironically, the battle for the racial integration of 
public housing, which was won in many northern and borderline 

victory 7 hC CarIy 195 ° S aft£r many yCarS ’ Stru SS le ’ was an empty 

At first, the integrated projects were shining demonstrations of 
successful interracial living, and showed that favorable atthudes 
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requests for units from local housing authorities and the actual 
needs to the requirements in many communities that projects be 
racially integrated. And this is still regarded as the reason that 
more units are not being built—except for senior citizen housing. 
The elderly have no school-age children. 

Meanwhile, the conflict be tween the drive for racial integra¬ 
tion verbalized by members of the small but growing middle and 
upper class who do not need public housing themselves, and the 
acute needs of the much fastergrowing mass of relativelv inartic¬ 
ulate low income urban Negroes who emnmonlv cannot afford a 
decent: place outside of public housing, has divided the Negro— 
and almost paralyzed public housing itself. 

Describing this status welfare dilemma of the leadership in his 
four city study of Negro Politics , James O. Wilson reported that 
4 a growing number of them fed that public housing—which for 
political reasons can only be built in Negro areas—is perpetuat 
mg segregation, and is becoming stigmatized as 'Negro housing' 
characterized by unattractive, high rise buildings concentrated on 
a few sites/' 

In Los Angeles, where housing densities are low and distances 
gieaf, \\ ilson found that Negro leadeis did not oppose the con¬ 
struction of low rent, garden type units that would he located 
some distance from their own middle ami upper class neighbor- 
hoods, although still in c/e facto segregated districts. ( hi the other 
hand, in Chicago and New York, where the Negro ghetto is 
economically and socially heterogeneous ami dense, and where 
housing projects are high rise, the leadeis felt threatened by the 
nearby, low rent, highly visible units, and thus opposed them. 

Not so Negro politicians, Negro civic leadeis have charged that 
they have wanted the low income projects in their constituencies 
because poor people are more easily led. Yet the politicians 
appear to know their constituents' preferences. Records in vari¬ 
ous communities with an open occupancy policy show that 
eligible Negroes (boose to live in projet ts within or near a Negro 
district. Hut the politicians have not resolved their dilemma, 
which is to get the desired new public housing without simulta¬ 
neously clearing away crowded slum housing,—arid with it many 
of their supporters. 1 bus the stance of Negro politicians has also 
been ambivalent. (Congressman Adam Clayton Howell declared 



: 262 : CITIES IN A RACE WITH TIME 


political warfare against Averell Harriman when he was Governor 
of New York State over one state-aided project which would have 
cleared a densely crowded slum of 8,000 people while providing 
only 1,200 new units. Powell charged that the project was “de¬ 
signed to destroy Negro residents in Harlem ”) 

Another common set of reasons for opposing the building of 
low-rent projects in ghetto areas, put forth by civil rights spokes¬ 
men, is that these projects ensure segregation, inferior schools, 
low-quality stores, and poor municipal services. 

But when public housing authorities have tried to locate 
projects, large or small, on vacant land outside ghettos (whether 
to increase the total supply of shelter for low-income families or 
to promote integration), they have run into opposition of nearby 
residents, mostly middle-class white homeowners, whose protests 
are supported by their local political representatives and heeded 
by city fathers. These factors watered down or ran to the ground 
more than one well-conceived public housing program during the 
1950’s, notably in Chicago and Philadelphia. 


EXCLUSIONISM, ECONOMICS 
AND ESTHETICS 


Such exclusionism, compounded by the increasing shortage of 
open and in central cities, has forced local authorities to rely 
more and more on the clearance of congested slum areas to 
obtain sites, or not to build at all. 

Experience m public housing management has shown that it is 
easier to handle social problems in row houses or projects of 
limited size Keeping down gross densities in projects was a major 
goal of public housing from its inception. 

But the necessity for the authorities to use slum land, and 
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land, combined with ever-rising construction costs, resulted in 
tie proliferation of the high-rise project—a gross caricature of the 
community unit of the 1930’s. It provided more decent low-rent 
dwelling units and gave tenants more light, air and living space 
per dwelling unit than in the shun. But it also put large families 
mto unfamiliar elevator buildings at densities they had never 
experienced. '1 he supervision of children became more of a prob¬ 
lem. housing management became more difficult, and social 
problems more disruptive, while the project, the “modern symbol 
of the poor house,’’ became more visible than ever to the rest of 
Hie communitv. 

I -urge scale projects built on former slum land have many 
additional hidden ’ costs, the first being a social one—the 
enormous disruption of the former residents and their commu¬ 
nities. I hen, many more personnel are needed. Klaboratc police 
protection is required to patrol the grounds of a publicly owned 
futility in the middle of a slum. High iise buildings need more 
managerial and .supervisory stall per capita. These costs must be 
paid out of tenants’ rent. This is particularly important because 
operating expenses in public housing me not’subsidized; they are 
fiuaiiced out of rent receipts. The higher these costs, the fewer 
realh low income families can he huu.sed. 

The one city that for many veins moved ahead, largely un- 
detened In the implications of these trends, was New York City, 
wheic Ciotistiuetiou Coordinator Hubert Moses’ leadership gave 
the local piogi.uu much of its tinust. As a result, New Yoik built 
enough public housing to relocate the city of Buffalo, and in the 
process contiibutcd dispropoi(innately to the had national image 
of public housing. But politicians could boast that they had 
helped the pooi without offending homeowners and taxpayers. 

I’nhlie housing also suffers fioiu an esthetic dilemma. Archi¬ 
tects, who have been frustrated in attempts to impiove the bleak 
and institutional design of public homing tend to blame govern 
incut red tape, the low fees and rigid .standaids imposed by the 
I.ow Kent Housing Manual, and bmeaueiatie lesistauee to any¬ 
thing that looks attiaetive. However, Public Housing Cotmuis- 
siouct Marie McCuirc, who has done much to improve project 
design, pointed out: “If, in the interest of economy and in my 
judgment false economy we build conventional box type apart- 
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ments, we arouse the esthetic ire of the community. But when 
we build architecturally attractive dwellings, we are told we are 
squandering the taxpayer’s money.” 

Design has been most institutional and most out of context 
with its surroundings where there has been the most, and thus 
the most conspicuous, public housing—in big cities. An inverse 
ratio appears to exist between quantity and quality of appear¬ 
ance. (Use of the same building design over and over again was 
encouraged in New York as a cost-saving device and created that 
city’s barracks-like projects.) 

In small communities or in western cities, where densities are 
lower and cost factors and political pressures milder—and where 
most public housing has been built—there are small-scale proj¬ 
ects with neighborhood orientation. Even in larger cities, as in 
Pittsburgh or Philadelphia, where the executive director had a 
sense of mission, the housing authority and local architects joined 
to overcome inhibiting government regulations; low-rent housing 
m these areas displayed considerable ingenuity, sensitivity to 
neighborhood and site, and amenity of design, suggesting that 
the fault has not been entirely with federal laws, or with realtor 
and^ community harassment. However, much less housing got 


Still, even New York’s level of project design has improved 
considerably under new progressive leadership since the 1958 
local reorganization. The Housing Authority has shown unusual 
initiative m obtaining private foundation financing of attractive 
facilities,.such as plazas, which the federal formula does not 
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ment was the surrounding slum neighborhood—which remained 
unchanged. 


MORE NEW TOOLS AND NEW DILEMMAS 

The Housing and Urban Development Act of 1969 presented 
an assortment of alternative means for housing the urban poor 
and, hopefully, for overcoming the many obstacles that have 
recently blocked public housing’s traditional approach. The three 
major programs are all designed to avoid monster projects and 
sharp distinctions between public and private housing bv making 
use of existing privately owned structures or newly built private 
housing for low income families. 

One new provision enables local housing authorities to either 
lease or purchase, and rehabilitate, private structures under some¬ 
what shorter terms than public housing's usual forty years for 
new buildings, and to rent these units to low income families 
under the usual formula. Another provision allows authorities to 
contract for the use of up to It) per cent of the apartments in 
private buildings on one to three year renewable leases; the ten¬ 
ants may be selected by the owners, who are required by contract 
to bring buildings up to code standards. Tenant charges and 
rentals are on the same basis as in conventional public housing. 

The most unorthodox approach is the rent supplement pro¬ 
gram, which departs eutirelv from the public landlord and 
project approach. The supplements nuke it possible for low- 
income tarn dies to live in privately owtted, Ml A assisted middle- 
income housing built by nouprofrt or limited profit sponsors 
using the (d)3 program, but at full market interest rate. The 
Federal Housing Administration pays the difference between 
25 per cent of the tenants’ incomes and the economic rents 
required itr such housing. The law also authorized that the tradi¬ 
tional projects be continued alortg with these new experimental 
programs.* 

* Other new federal housing aids which are not part of the politic 
housing program tort will help loss- income owners improve their housing 
include: direct grants o[ up to $1,'UU for rehabilitation to families with in’ 
comes under $ quill) in urban renewal areas, and 1(11) pet cent loans for 
rehabilitated housing owned by families with somewhat higher incomes. 
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bace with time 

a j Vlth /n Ch 3 Vanet / ° f P ubIic] y assisted programs for both low- 
and middle-income families, it should be possible not only to 
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avoid the many objections raised to both public housing and 
urban renewal. Perhaps the new social end results, which people 
are coming to expect of renewal, may be realiz^ along S 
physical improvements. S w m 

Among the principal objections raised are mass dislocation of 

ehettoStio 3ft h en . non ' white ) and destruction of communities; 
ghet oizahon by income and segregation by color. The main new 

social goals are planned renewal with the participation of the 
residents; community preservation and on-site rehousing of dis- 
locatees; elimination of ghettos and integration of communities- 
economically and socially heterogeneous neighborhoods. Ac- 
cordmg to proponents of the latter view, socioeconomic distance 
can be bridged through residential proximity, middle-class pat- 
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arately. But it soon becomes obvious that realization of one goal 

CM detrimental or antithetical to others. Dilemmas and 

fhcts inevitably arise, not just between physical and fiscal 

versus social goals, but also among the social objectives, and hard 

hoices must be made, both by residents and by public officials. 

obiecri" 6 haVC accepted this fact, certain questions arise. Whose 

If ocaTLak r C repreS , entative and valid? Who will benefit? 
L dTH f b P redomma nt, how many of the poor will 
fact £cent housing, and how soon will cities be renewed? The 

proceed ^ ° f g °° d ^ “ n0t in ^eement on how to 
There are, for example, strong differences between the views of 

to “ d * hetto *££££ 

live in so-called aPPar “' ^ ^ who 

ehttfo” " a d° nal 7 0nferenCe on P r °g ra ms for “breaking up the 
g etto held m the spring of 1966 by the National Committee 
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Against Discrimination in Housing in cooperation with the 
federal ()dice' of he'ouontie ()pportunity, the sharp disagreement 
expressed by some members of the audience was a shock to the 
sponsors. One California representative stated that it is un¬ 
popular in the Negro community to move into a white area, and 
that dispersion is called “political castration,’' A San Franciscan 
said of her community. Hunter’s Point, “Some want to stay and 
some want to go. \\ e know what wc want—decent facilities. But 
we don’t know how to get the money to get them.” This view¬ 
point was echoed by the anti poverty program director from Los 
Angeles. "People in Watts aren't clamoring to get out," he said. 
"They want more buses, quality housing and the freedom to get 
out, if they want.” A New Orleans representative pointed out 
that in his city, there had always been racial dispersion, but “on a 
master and servant basis, not among equals. Aren’t wc confusing 
race and culture?" he asked. The dilemma several speakers raised 
was: do we have to strengthen the ghetto before we can displace 
it? 

'Phere is deep confusion, even within civil rights ranks, about 
urban renewal. Title I projec ts that entail massive clearance and 
family dislocation in Negro slums have been criticized as “Negro 
removal.” let integrationists condemn the newer kinds of proj¬ 
ects which instead emphasize housing rehabilitation and im¬ 
provement of Negro neighborhoods; they call this “embalming a 
ghetto.' It one were to heed these critics, nr hart renewal could 
not win otr racial grounds. 

'Phere is as yet limited experience with conservation tvpcs of 
renewal irt Negro communities. The Washington Park project, 
located in Boston's area of heaviest Negro concentration, Rox- 
btiry, was the fust ot this kind in that city. Social surveyors from 
Brandeis University were so surprised by the limited desire to 
move out on the part of middle income Negro families who were 
faced with the alternative by renewal that thev returned six 
mouths later to check on earlier findings. (Trained Negro social 
workers eat lied out all the interviews.) 

“We beg an the study in the belief that Roxburv’s Negroes* 
would rush to embrace am* opportunity to escape their relatively 
segregated and declining neighborhood," said the report on the 
Brandeis study. “Integration is in the air, and the longed for 
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a PP ears at last to have become possible.” But only 4 per cent of 
the fifty families with incomes over $5,000-those financially 
able-actually moved away into predominantly white comma- 

SlOOOOto 1 ? ? non C 7 h3t I 1 " 6 ' 6 W3S Pl6nty ° f housin § ^ the 
$ 10 ,000 to $12,000 range for sale without discrimination in white 

neighborhoods with better schools in and around Boston- fur¬ 
thermore a metropolitan Fair Housing Committee was active 

VervCk in helping these families: 

Very little effort to house-hunt outside the area was even made 

a though a much larger percentage of the Negroes had originally 
expressed an interest in moving out. 

A number of reasons were cited for the surprising lack of 
mobility: the central location of their neighborhood, near to 
places of work and to downtown; the good public transportation 

Park— onlv^r? UnuSUaI1 y ] ° w cost of housing in Washington 
. , y 12 P er cent of their income (moving would have 

Zl o/r ^ T h m ° re); the fedi ^ s of comfiS wffh 
people of their own skm color and the desire to be near friends 

and institutions; the fear of being subjected to humiliation and 

Virt “ ally a " fte haJ 
fctoSlT ^ T 1 ™ 1 ' They fdt “" edn >' 

the Boston Redevelopment Authority’s program would make 
their community a more satisfactory place to live. This feeling 
was reinforced as renewal planning advanced, as they had the 
opportunity to participate in decisions for bettering their em 
vironment and as official steps were taken to improve the lo“l 
schook and to ge, bank ,oa„s fa home improvement a, r “ 

These factors caused the social surveyors to speculate on the 

wS” 5 s? b f y “r ess ” in ren?waL 

EZmZTt 011 ' yet renewal appeared ’ to be 

K .eadership £ ^ ££££ £ 

Then outward movement would thus deprive tJZZ£ oi 
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socializing agents and models, leaving Washington Park "a 
pocket of the poverty-stricken." 

The study concluded that “another strategy is required if inte¬ 
gration is to be accomplished”: Washington Park must be made 
so attractive that white families will move in. 


CHICAGO’S HYDE PARK—KENWOOD 

In Chicago’s physically deteriorating Hyde Park-Kenwood 
area, one of the country's earliest and largest Title I conservation 
projects, the main renewal goal was to improve and thus main¬ 
tain the only racially integrated community in “the most segre¬ 
gated” city. This required some very difficult choices. 

Hyde Park-Kenwood is an area of one square mile and 75,000 
people bordering Lake Michigan, located between the black belt 
to the south of center city and the University of Chicago. An 
attractive, well located and once fashionable community, with a 
strong liberal tradition and a high peurntage of homeownership, 
its residents included many piofcssional people and a large 
number of the city’s civic leaders. 

In 19-18, when the Supieme Court ruled that restrictive 
covenants were unenforceable, the community did not fight as 
Negro families spilled over into it from the bursting ghetto next 
door. The variety of housing in the area tillered suitable dwellings 
for many income levels and family types. Negro professionals and 
businessmen bought substantial homes alongside white neigh¬ 
bors, who welcomed them. But as blockbusters crowded low- 
income non whites into the area’s big old fashioned mansions, 
and converted apartment houses into one room slums, block by 
block, many white families lied. Schools became crowded with 
pupils from lower cultural backgrounds, and many whites were 
scared away by the crime wave that was sweeping the* district. By 
the time that renewal planning began itt the mid 1950's, over one 
third of the area’s population was non white, and it was gcnerallv 
predicted that in ten years Hyde Park Kenwood—-like other 
changing Chicago neighborhoods--would be a slum. 

The rape of a faculty wife in 19-19 precipitated the formation 
of a citizen organization, the I lyric Park--Kenwood Community 
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Conference, which soon achieved national renown and a mem¬ 
bership of 4,000. They early set their goal: “to establish and 
maintain a stable inter-racial community of high standards." 
They recognized that their community had been deteriorating 
physically for many years due to zoning variances, the wartime 
housing squeeze, inadequate city services, and postwar illegal 
overcrowding. They also recognized that their community could 
be neither interracial nor stable unless community standards and 
facilities were made to be competitive with those in the suburbs 
to which white middle-class families were fleeing. 

The Conference requested designation for Title I aid, and the 
University retained a planner to devise the renewal proposal. 
Over a two-year period, the plan, which laid heavy emphasis on 
enhanced livability and institutional expansion to stabilize the 
area, was hammered out-with some 400 meetings among the 
planner and Conference committees, block groups, neighborhood 
hearings, and after endless soul-searching. 

At best the plan was a compromise, and no one was really 
nappy. l n order to achieve the enhanced livability and facilities 
-enlarged playgrounds and schools, better traffic patterns, den- 

varion« e ' UC f-f ^ reW ^ ^ Ve k' and ex P ans ' 0n of the community's 
various mstitubons-20 per cent of the dwelling units would 

fomV 0 bC C l ea 5 ed ’ S . ome were sta ndard homes occupied by white 
amihes, including faculty members. But the vast majority of 

” d 60 per “* by 

iNegroes, most of whom were too poor to afford any standard 
shelter except low-rent public housing 7 * 

sary to construct 2 OOD r ® ne private millions neccs- 

(and f ” " ,‘ hC 

forthcoming with so much i bu ! ldln S s ) would not be 

Conference watered downt/d ^ 10 a ° USing nearby ' cven thc 

clearance called for in ffie^lan d ^ mands to 120 units. (After the 
community would still be low incomeTqvt ? millCS in the 

to the city by the area's Mayor-appoinL C„ m “ ^ Sat™' 



Who Lives Where 


s 271 : 


tion Council—which included representatives of business, resi¬ 
dents, institutions in the area, and white and Negro members— 
proposed only sixty low-rent units. 

No protest came from the comparatively well-off Negro resi¬ 
dents of Hyde Park-Kenwood. (The lower-income residents, 
white and non-white, rarely attended neighborhood meetings or 
participated in planning.) As one Negro civic leader declared, "I 
think wc should take the same position as the white people. It’s a 
class position, really. . . . You can't create a homogeneous com¬ 
munity out of heterogeneous elements.” 

Some non white homeowners felt that they had the most to 
lose if Hyde Park Kenwood followed the course of racial turn¬ 
over of other Chicago neighborhoods. As one expressed it to a 
white neighbor in Kenwood (which by 1960 was so successfully 
integrated that residents held a formal ball for one hundred 
couples of both rates), “You have some place to go. We haven’t. 
If you leave, city services and police protection will go down. 
Will the schools stay as good?” 

The uncomfortable conclusion was that to maintain stable 
racial integration, the number of low income Negro families in 
public housing would have to be very limited. hornier Hyde 
Parkers Elaine May and Mike Nit hols, appearing at a Con¬ 
ference bcueht, quipped, ‘‘Here’s to I Ivde P.uk Kenwood, where 
Negro and white stand shoulder to shoulder against the poor.” 


NEW YORK’S’ WEST SIDE 
RENEWAL PROJECT 


Rehousing of dislocated residents on site was the largest new 
goal of New York City's renewal program, as expressed in the 
West Side Urban Renewal project, another of the eountrv’s early 
major conservation programs, and the fust of its type to be 
carried out in New York. 

Actually, the goals for this project, as set forth in a 1958 
Planning Commission report, tirade it sound as though the city, 
in this one eroded area, planned to make up for all the sins of the 
Moses slum clearance approach, with its huge displacements, 
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renewed twenty-block area would provide a variety of building 
types and income levels—low-income public, middle-income, 
luxury, and rehabilitated; dislocation and clearance would be 
minimized, and as many displaced residents as possible rehoused 
on site; occupancy would be reduced but the same density 
maintained; there would be rehabilitation where possible; full 
community participation in project planning was assured; and 
the general area was to be upgraded. 

Four years later, little had happened except for planning and 
further deterioration. Part of the delay was attributable to the size 
o the project area and the complexity of the undertaking, which 
entai ed many firsts for New York. But the biggest delay was 
trying to devise a politically acceptable plan. 

The issue centered on the amount of the different kinds of 
housing to be provided at various income levels. Some 8,000 new' 
units were to be built on the different limited-clearance sites. But 
it soon became evident that even limited clearance plus rehabil¬ 
itation of overcrowded, deteriorated housing would entail huge 
displacements—some 10,500 of the area’s 17,500 families. More¬ 
over 79 per cent of the families to be displaced (40 per cent 
were Puerto Rican 10 per cent Negro, most of the rest, Irish fam- 
? g, . n 01d ^w tenements) had incomes so low that they 
1 000,:> reh r ed J n area 0nly if considera % more than the 
provided!^ ? U$mg ^ f ° r in die ori § inaI P lan were 

,, A , Ca f oIl , c P riest who became a self-appointed spokesman for 

ctlledforTn tl PP °i ed demol j tion of the 0Id Law tenements, as 
planned Zt* P ° “ ^ t0 U PS rade the area with wcll- 
newaTa r rsho ri IdT r men ^ HC SU§geSted that the whole ro- 

tS cS1p 2 ed lnt ° PUbliC h0Usin S for displaoees. 

proposed raising the amLt 

po^°fc g p“Se of “if' '° Cal f ef0rm club 

nomie L P P 0f . maximum dispersion” of both eco- 

“model integrated co r mrnunity/’ r< Under this^ ftfo ^ubJT^l ™ “ 
be scheduled, some in prokrtfsome in ,Tf 
■fated brownstones, and others “skcwS’'ft’he mhl^ 

g projects (on a basis similar to the federal rent supple- 
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ment plank Such dispersion would, said their proposal, “break 
down burners between various socio economic groups and in¬ 
crease upward mobility among the lower socio-economic groups/’ 
as well as increase their leadership potential. 

The unexpected, instructive, and perhaps tragic split at the 
public hearings on the final plan in 1%2 was between the repre¬ 
sentatives of the Negro and the Puerto Rican constituents. A 
spokesman tor the Puerto Ricans denounced the balanced conn 
munitv concept as a way "to get rid of Negroes, Puerto Ricans 
and other low income families in the area.” The Housing Sec- 
retaiy of the NAAt’P, however, said that to relocate every low- 
income family within the West Side renewal area would “give 
municipal sanction to containment and encourage the develop¬ 
ment of a community eharacteriml by racial and economic 
imbalance.” He expressed satisfaction with the proposal by the 
othcial citizen icncwal committee to provide 1,600 units. 

d lie politicians won. Maun Wagner announced that the 
amended final plan would include 2,7K) units of public housing. 

If it all gut built and now, four years later, parts of the plan 
are in jeopardy-it would probable confirm above all else the 
tolerance for heterogeneity of middle income families when they 
live' in a ehmcc Manhattan location at bargain tax abated shelter 
cosh ami do not send tluir ehildteu to public school. 

Jsven during the planning period, population shifts were so 
high that public schools had 100 per cent tumoveis in a school 
'ear. keeping relocation hgmes emreut to the satisfaction of the 
Hit am Renewal Administration was ueailv impossible. 'Pin* fact 
is that the West Side was a stag/m; aiea for all income levels, 
and in 107;, seven out of ten families there had not lived 
there in 10 ; H), the big change being to moie Pueito Rican 
residents, 

I hiring the mid IOsO’s the area had been a dumping ('round 
for families dislocated from nearby Title 1 projects, such as the 
notorious Mauhattantown project to the north. The* Welfare. 
Department, unable to place its growing number of destitute 
problem families in public* housing, resorted to side* street brown- 
shme apartments converted into small units bv piofitcoring 
slumlords. By 197S, when project planning began, 11 per rent of 
the area's residents were on relief. Narcotics and prostitution 
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were on the rise, and thefts by addicts were high. Drunkards and 
unemployed men filled side streets and idled on corners; brawls 
and knifings were common. 

s taff peopJe from the Housing and Redevelopment Board 
recall that “People looked at us as slightly mad when we said 
You can stay m your neighborhood.’ The concept didn’t mean 
anytiing to most of the dislocatees.” As the project advanced, 
thousands left of their own accord, lacking any desire to stay and 
praerve their community. Those left behind were the least able. 

e ore ong, the problems of the remaining people who had to 
be relocated loomed so large that the Housing and Redevelop¬ 
ment Board commissioned a special study by Greenleigh Asso¬ 
ciates to explore the project’s social feasibility. Many of the poor 
peop e were even ineligible for public housing because of their 
soaa 1 problems and extreme poverty. (The Department of Relo- 
f °, na 7. P re '’ ai kd on the Housing Authority to let the 
to™ V°,? al WOrk Stafl \ make a i oint evaluation of such families 

the snrlv nMoT 6 n0t be f ° Und eli g ibIe - As a result, by 
the spring of 1966, seventy-one had moved into low-rent housiim 

on the site ) Meanwhile, the HRB's social workers were question 

“ d imb ^ ***£?*££ 

levels m tne renewed community 

.cZ'wfaf'r/’ “'’’'I’ 0 ” 0 ” West Side—but no into- 

out “Thev have Tit' 1 ’ 3 lnowW S«!ll>Ie official pointed 

th^hiT 7 h dlfferent vaIu es and use different facilities Kven 
the children segregate themselves by third grade I , 

romanticizing democmcy. Ifs ra „ch mom dfficul ,to .n jcam 
income groups than racial erouDS ” Rut- <-i i . ® ‘ 

Irish did not mix with g P , CVCn the l°w-mcoin C 
Negroes. ** newcomerSa Puerto Ricans and 

An impressive body of evidence casts strr>nrr a i . n 

Studies of phnned 

racial compositions 2 both in’th* , va J 10us ^economic levels and 
Britain, shL that hSrog'4' 2%L SS? ““ ” ^ 
actually increases stratification Those of^ 2 """"“"‘I 

together; fte less able tend io^itM”; °* h,gh " S “ US 

-ood^t sysrtdr'ofir ,he bakncri «***> 

ucnnai needs of low-income tenants. Recent 
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studies have begun to investigate the orientation of the lower and 
working classes to living space and neighborhood; such studies 
indicate that these differ so markedly from middle-class concepts 
that the balanced city neighborhood, as a means of providing 
equal residential satisfaction for all groups, may be, as a spokes¬ 
man for a team of researchers in lfoston stated, "an impossibil¬ 
ity.” (The Planning Commission’s original report on the West 
Side renewal project noted: "The newcomer finds that other 
New Yorkers disapprove of his use of the outdoors as an exten¬ 
sion of his home.”) This philosophy has the earmarks of the 
settlement house in reverse: the poor arc brought in to settle 
among the better-off. 

Noi, it would appear, does the model integrated community 
bring about meaningful racial interaction. Davis McKntire, au¬ 
thor of the final report of the Commission on Race and Housing, 
eallcd this approach "an unfortunate confusion.” Discussing 
hopes for desegregation in the final chapter of Race and Resi¬ 
dence, McKntire wrote, Mingling of lower class minority indi¬ 
viduals with middle class whites is very likely to increase the 
racial antagonism of the whites. . . 

The final test is whether private investors will put up non- 
assisted housing in the area. As this book goes to press, the city is 
stuck with four vacant sites earmarked for fully taxpaying hous¬ 
ing. But new private non assisted, high rise housing costs a 
minimum of $s() a room, and investors don't think people will 
pay such high rents to live in a "slum.” If the sites were to be 
turned over to mote middle income housing, the eitv would have 
to take a tax loss on the already heavily subsidized project. 

()ue woudeis whether there are not more direct and less 
labored ways of realizing the balancers’ ambitious social goals. 
Kveti the Housing Authority may be robbing Peter to pay Paul 
on the West Side • choosing the "deserving poor” to live in the 
middle income projects and other public housing in that area, in 
an endeavor to demonstiate that low income families can be 
integrated into a middle class neighborhood. (The West Side 
politicians, too, indicated that they would press for informal 
screenings and racial percentages to keep out problem families 
and attain racial integration in the projects.) 

If this approach is carried over into the rrew scattered public 
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housing programs, where the cream of the eligible families will 
be selected to live in better neighborhoods, the projects in lower- 
income neighborhoods will be more leaderless and the problem 
families more concentrated than before. Early experience in 
Philadelphia with the rehabilitated housing program found the 
authorities more reluctant to place such problem families in 
housing scattered throughout the community than they were to 
admit them to projects. New Haven’s Demonstration Program of 
leasing private apartments to large families found that landlords 
were reluctant to rent to families with many children and objec¬ 
tionable social patterns. Both programs are also more costly to 
administer and to operate. 

The new hinds of programs are certainly worthwhile, but it 
seems that the officials are so concerned with making public 
housing acceptable to a larger cross section that they have failed 
to educate the public about unmet needs and to the fact that 
the program cannot house its mass market. 


Public housing’s biggest problem is poverty combined with the 
programs’ financing formula. Many tenants have no place else to 
live, and millions of ill-housed people are too poor to get in. The 
program only serves a fraction of the need. 


Famdy incomes nationally increased 17 per cent between just 
1960 and 1964; those of public housing tenants advanced only 5 
per cent. Measured in real purchasing power, the incomes had 
only increased .05 per cent. Median incomes were only $2 335 
nearly $1,700 below the median maximum for continued occu¬ 
pancy although the ceiling had been raised by $1,000 over the 

fn? ed Kl 1§ i- deCade '- MOreOVer ' the P ercenta S e of families found 
ineligible to remain on the basis of increased income declined 

them sfnee^wM Th^ 49 t0 i ^ ^ in 1958 ’ and has remain <*I 
tfiCTe since while the annual move-out rate has dropped 

For local public housing authorities, the increased immobility 

of tenants and the relatively decreased family incomes are of 

COnC ,T' ^ “ thc r °» m *° accommodatethegZjtm 
ment Ld P“» ^placed b, public i^pZ? 

l ™ »»< o/ rent 



PLANS, PROJECTS and PEOPLE 
in America’s Renewing Cities 











Map: major projects, 1959 

City’s program also called 
“biggest mess.” Tainted by 
scandal and some sponsor 
abuses under unique and 
secretive disposition method, 
lacking guide of master plan, 
it was criticized for scattered 
projects, high rents, design 
and relocation results. Clear¬ 
ance of low-rent units in tight 
housing markets created pub¬ 
lic opposition. Moses called 
slum clearance “most un¬ 
pleasant” job. 

In first decade of federally 
aided urban redevelopment, 
New York Slum Clearance 
Committee Chairman Robert 
Moses carried out country’s 
biggest program. More re¬ 
building results than rest of 
cities combined: fifteen pri¬ 
vately financed Title I projects 
in execution; twenty-four in 
planning; 28,500 new dwelling 
units built, under construction 
or planned. 


I\I.Y. World's Fair Corp. 





t critics labeled squat Coliseum Hall (lower left), built by Mora-; 1 
h Authority under r i11 1 * I, ‘‘tragical.” Lincoln Center for f 'or for mint) 
er) was design rarity among Now York project:;. He/ow, Some, 


..u'oono (center), won* hard to toll from barren public housing. 





Philadelphia Redevelopment Authority 



Led by two brilliant Mayors, 
Joseph S. Clark, Jr. and Rich¬ 
ardson Dilworth (below), with 
organized business and civic 
support, and guided by distin¬ 
guished planners, Philadelphia, 
after 1951 reform, set national 
patterns in urban development. 

Removal of “Chinese Wall” 
elevated tracks (above) in mid- 
1950’s freed four blocks next 
to City Hall for major develop¬ 
ment. Open, unified design of 
Penn Center with vista of City 
Hall (left), proposed by plan¬ 
ning director Edmund Bacon 
(opposite) and fought for by top 
powers, set image and style of 
renewing city. 
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Philadelphia Pity Planum*) Commivnun 


Above: Comprehensive city plan, 
tied in to transportation scheme, 
guides coordinated set of ambitious 
projects that are revitalizing resi¬ 
dential, business and cultural life; of 
Center City, Penn's original town. 
City plans also help universities ex¬ 
pand in effort to attract research arid 
growth industries and offset severe 
manufacturing decline. (Unemploy¬ 
ment rate is double nation's.) 

Below: “Gray area” renewal drags 
for lack of private financing. Part of 
first Title I project. East Poplar, still 
lay bare in 1965. Jobless rate in 
nearby slum ghetto is 13 per cent; 
54 per cent earn under $4,000; half 
of the young adults are dropouts. 


Joseph W, Molitor for Art hitn Uirvil Re ore! 
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Philadelphia City Planning Commission 


Prestige renewal of historic Society Hill 
area near Independence Hall cleared in¬ 
sanitary 175-year-old produce market for 
award-winning tower apartments and 
townhouses and set off private restora¬ 
tion of hundreds of Colonial homes. 


George teavens-©Time Inc. 
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Pittsburgh in the mid- 1940's 
was a sick industrial giant. 
Smog would shroud the city in 
midnight gloom, causing street 
lights to burn brightly at 1 1 A.M. 
(left). Steel mills were wearing 
out; major new plants, located 
elsewhere. The environment 
kept away new investment and 
managerial talent industry need¬ 
ed. The historic Point (below), 
site of Fort Duquosne, was 
blighted by rusty rail bridges,, 
overhead tracks, and ware¬ 
houses, which worsened down¬ 
town stagnation. 
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Above: New highways and bridges 
eased traffic flow to Golden Tri¬ 
angle; Mellon Square (right) en¬ 
couraged new office construction. 

New cooperation of politically op¬ 
posed top powers, Mayor David 
L. Lawrence (top right, at ieft) 
and businessmen led by billion¬ 
aire Richard K. Mellon, was key 
from 1945 on to smog elimination 
and renewal. Bipartisan coalition 
won new local powers from state; 
spearheaded Gateway Center com¬ 
mercial redevelopment behind new 
Point State Park (sketch, left, shows 
final, future stage). 
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Pioneering. Other rebuE 1^2 ® environme nt, but paid high for 
ress; slum reputation died hard. ’ 9 ° vernment red ta P e delayed prog- 
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Richard C. Lee (below, at left), 
first Mayor to make federally 
aided urban renewal corner¬ 
stone of his administration and 
political career, has carried out 
far-ranging modernisation plan 
with largest per capita Title I 
program, and made New Haven 
a national model for physical 
and human renewal. 

With $ I IK),000,000 in federal 
funds and aggressive actions,, 
Lee won private millions, to re¬ 
build and rehabilitate dying city. 
Local plans, guide placement of 
new expressways for New Ha 
van's benefit; Lee's initiative in 
winning Oak IHreet Connector 
traffic feeder (see dirt gash in 
photo below) made possible 
downtown revitalization, Group¬ 
ing of many functions under 
a Development Administrator, 
Edward J. Logue (brlow, Jt 
right), facilitated results, set 
municipal pattern. 
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i Redevelopment Agency 


Below, left: Two-story “tax¬ 
payer” at New Haven’s best 
corner in 1957 revealed dead¬ 
ening effect of traffic, over¬ 
valued land, conservative busi¬ 
ness community. 

Daring Church Street rede¬ 
velopment was first in country 
to tackle downtown decay. Proj¬ 
ect gutted three prime blocks; 
Oak Street Connector (left) tied 
in with expressways, doubling 
retail area. In 1966 site (directly 
below) had enlarged quarters 
for major New Haven store; new 
300,000-square-foot Macy’s; 14- 
story office building; 300-room 
hotel; 1,300-space garage. 

Charles R. Schulze 























New Haven Redevelopment Agency 

Wooster Square neighborhood renewal cleared dangerous 
century-old factory lofts; built modern school-community 
center and apartments; transformed skid-row slums into 
townhouses. The owners rehabilitated hundreds of homes. 
















New Haven Redevelopment Agency 



New Haven Redevelopment Agency 



In New Wooster Square industrial 
district (top, right) some forty firms, 
like old bedding manufacturer (top, 
left) have relocated into new plants 
with highway access. Modern sites 
(above) on filled harbor land re¬ 
house major employers. 

Inner-city youth learn skills and 
get jobs through Community Prog¬ 
ress, Inc. Schools are partners in 
acclaimed “opportunities” pro¬ 
grams. 

Below: Yale graduate-student fam¬ 
ilies live in moderate-cost inte¬ 
grated housing in renewed Negro 
neighborhood. 
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housing cannot afford to pay rents sufficient even to meet the 
essential costs of operating and maintaining a public housing 
unit. Public housing can accommodate only a limited proportion of 
those very poor persons. . . .” Further, the authorities are even 
less able to finance the supplemental health and social services 
required by today’s public housing tenancy or would-be tenants. 
And fully half the families still living in all dilapidated and de¬ 
teriorated housing have very low incomes, $2,200 or less. 

To continue public housing as a self-supporting operation, 
with the “rich” poor supplementing the rent of the really poor, 
seems out of step with the times and the needs of cities and 
people. 
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THE END OF THE LINE 
■ Race and Poverty in Cities 


Traditionally, Americans have regarded city slums as primarily a 
physical problem. The federal slum clearance legislation has been 
written in those terms. Largely because money to get rid of urban 
slums was available in such programs, cities tried to eliminate 
their slum areas by tearing down the buildings. 

During the 1950’s, however, while starting to use the new gov¬ 
ernment instruments of urban redevelopment and renewal, local 
public officials began to discover that slum elimination entailed 
much more than the removal of deteriorated housing and hard¬ 
ware—or even the substitution of low-rent dwellings. Still, most 
failed to acknowledge the problems that cause people to live in 
slums. 

By the early 1960’s, the changing racial-social-cconomic com¬ 
position of central cities had magnified and vastly complicated 
the traditional human problems of the slums, especially in the 


The End of the Line : 279 : 

context of a generally prospering nation, A growing portion of 
the city population was unable to provide for itself, and the 
urban community was unable or unwilling to afford that portion 
adequate homes and jobs in the face of changing technology and 
racial discrimination. Depression-born welfare and housing pro¬ 
grams were overwhelmed; cities" fiscal resources were depleted. 
Northern equal-rights laws, as well as U.S. Supreme Court 
decisions, became empty promises as de facto segregation in¬ 
creased in core cities that were being strangled by the suburban 
middle-class white noose. Meanwhile, some renewal programs, 
caught in the crosscurrents of minority outcries of inequity and 
discrimination, civil rights demonstrations, the white backlash, 
and some apparently irreconcilable social issues, ground to a halt 
or radically changed direction. 

The 1960 census exposed the facts about cities" changing 
composition. The older core cities in the North and northern 
central areas had lost population during the past decade, while 
suburbs grew. The drop varied from a little over one per cent in 
New York and Baltimore to 4.5 per cent in San Francisco and 
10.7 per cent in Pittsburgh. The full extent of the loss was 
disguised, however, by the number of “new urbanites/" The 
twelve largest cities experienced a combined net decrease in their 
white population of 2,000,OCX), but they gained 1,800,000 non- 
whites. Medium-size cities, too—Rochester, Fort Wayne, San 
Diego—•which had had few Negroes before World War II, saw 
their Negro populations double even as their total populations 
dropped. Washington D.C. became the first of America's twenty- 
five big cities to have a Negro majority. By the 1960's, almost as 
many Negroes were living in northern, borderline and western 
cities as in the South, and 73 per cent of all Negroes in the 
country lived in cities, as compared to 73 per cent on the land 
only half a century before. 


THE WELFARE CITY 

While central cities' populations fell, their budgets continued 
to grow, and to grow at a much faster rate than the general rise in 
the cost of living or the national increase in state and local spend- 
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ing or revenues. In the biggest cities the disproportion was worst 
of all. 

The largest increases in expenses were for public assistance, 
hospitals and health services and police. More than one third of 
the increase in New York City’s budget from $3,000,000,000 to 
$4,500,000,000 in the five years from 1960-1 to 1965-66 was 
accounted for by these three items.* Health and hospitals ex¬ 
penditures were up 72 per cent, to $337,920,221—and one third 
of the city’s population, over 2,500,000, qualified for a projected 
free health-care program on the basis of their “moderate low 
income” in 1966. The Police Department accounted for another 
$364,120,276 in the 1965-66 budget, an increase of some $141,- 
000,000 in the past five years; but it still lacked sufficient staff to 
deal with growing crime. The Welfare Department’s requested 
allocation for 1966-67 was nearly two thirds of a billion dollars, 
$129,000,000, over that of the previous fiscal year. 

These swelling costs were directly related to the changing pop¬ 
ulation composition of central cities: more relatively young low- 
income families reproducing more rapidly than other metro¬ 
politan core residents; more elderly and disabled people; and the 
striking increase in non-white and other previously rural resi¬ 
dents. But the latter group alone received welfare outlays far out 
of proportion to their percentage. In New York, where Negroes 
comprise only 14 per cent of the city, they accounted for 45 per 
cent of those on welfare. Puerto Ricans, forming 8 per cent of 
the population, represented 30 per cent of the welfare load. The 
same pattern was repeated in other cities in the early 196Q’s. 

The single biggest growth item in public welfare was Aid to 
Dependent Children—ADC. (Of the 600,000 persons to be 
aided by the New York Welfare Department in 1966, well over 
half were children under eighteen.) Particularly striking—and 
headline making—was the proportion of illegitimate children 
receiving such public assistance. In Washington D.C., where 
ADC accounted for 71 per cent of the entire welfare caseload, 40 
per cent of the children were born out of wedlock. 

Unfortunately, such statistics on mushrooming welfare costs, 
when brought to public attention by the press and public 
officials, provoked outcries against alleged abuses, demagoguery, 

* Making it larger than that of the State of New York. 
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and pressures for residency requirements and quick cures. Tlic 
city manager of Newburgh, New York became a national figure 
(a hero to some) in Ihc summer of 1961 with his sweeping plan 
for taking “bums” and “chiselcrs" off relief, which accounted for 
12 per cent of his city's budget. Louis f. Lcfkowitz, Republican 
candidate for Mayor of New York City that fall, proclaimed that 
if elected he would remove from public welfare the “wastrels"' 
and “chiselcrs.” National magazines ran apparently well- 
researched exposes of welfare abuses. The journalistic stereotype 
was the shiftless mother who had child after child at the public’s 
expense to increase her relief payments rather than go to work. 

The flight to the suburbs of middle- and upper income tax¬ 
payers was directly attributed to their having to pay these mount¬ 
ing city expenses. These fleeing city dwellers did not realize that a 
third of welfare costs are borne by the state government and 
another third or more by the federal government. One can run 
—but not far. 


GETTING DOWN TO CASKS 

Why the enormously disproportionate growth in welfare and 
aid to dependent children? The Hoard of Commissioners of 
Clonk County, Illinois, which pays Chicago's welfare bills, was so 
alarmed by the skyrocketing of AIX1 costs during the 19s()'s -up 
from 1>I .'100,000 to HclOO.OOO that in 1%U it appointed a thirtx 
fivetnentber committee of specialists, civic leaders, businessmen 
and educators to investigate. The committee, in turn, retained 
the New York firm of Cheenleigh Associates Inc., nationally 
known consultants to health and welfare organizations. Their 
yearlong study was the most extensive and thorough ever made 
of a local public welfare program in the United States. 

It is interesting, that the publication of the findings attracted so 
little national attention compared to the alleged welfare abuses. 
Perhaps the report, as its title Tacts, Fallacies and Future 
suggests, challenged many of the popular and comforting notions 
about who is orr ADC and why. Indeed, tto more than 3 per cent 
in the sample of 1,000 intersiewed fit the popular stereotype. Nor 
did the report offer any panaceas. 
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The typical ADC mother in Chicago was a native of Missis¬ 
sippi, a Negro, in her thirties. She had been in Chicago fifteen 
years and had three children under fifteen, all born in Illinois. 
Her husband had lost his job as an unskilled laborer and had 
deserted her.* She had had an illegitimate child since. She had 
waited an average of a year and four months after that before 
applying for ADC. Generally, she was not free to remarry, but if 
she was, the new husband was unable to support the child. This 
was her first time on ADC; she stayed on the rolls less than three 
years; she did not want to have more children to boost her allot¬ 
ment. (In fact, it only allowed twenty-one cents per meal per 
person.) 

Most women were found to feel great guilt and resentment 
about having an illegitimate child, but many did not know how 
to prevent conception. Almost all were anxious to be self- 
sustaining and to return to work. However, most had no market¬ 
able skill, and many could not leave home because their children 
were too young to go to school. 

Moreover, that illegitimacy accounted for 50 per cent of ADC 
was found to reflect the general growing rate of illegitimacy in 
Cook County. But, as the report pointed out, of the illegitimate 
children who were adopted—and thus who did not go on ADC 
—almost 98.5 per cent were white and only 1.5 per cent Negro. 

In 1962 Congress amended the Social Security Act largely on 
the basis of some proposals in the Grecnleigh Report. It pro¬ 
vided greater federal aid for rehabilitative and preventive services 
for adult recipients of ADC, including financing of day-care 
centers for children of working mothers, more counseling and 
reduced workloads for caseworkers; it gave aid for an unem¬ 
ployed second parent to keep families together and to encourage 
use of parents’ earnings for their children’s education (books, 
bus fares, shoes, etc.) without cutting their relief check. 

But the Social Security Act, by its nature, is supportive and 
could not get at the basic root of dependency found by the 
Greenleigh study-“the marginal level of the families” before 
they applied for ADC, and a history of marginal subsistence, the 

c P oint 5 d . ou *-’ 4^^ ^ aws pl ace *a premium on the absence 

ot the father by not giving assistance to families with employable fathers. 
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end product of the social and economic effects of racial dis¬ 
crimination. 

the ghetto dwellers 

No doubt the welfare programs born in the depression dram¬ 
atized certain traditional predicaments of any city newcomers’ 
situation. The period of adjustment to complex urban life is a 
tension-fraught, often traumatic experience for almost all mi¬ 
grants, white or non white, European, Asian, Appalachian- 
Amcrican, Puerto Rican or Mexican. Slum living, poverty, lack of 
marketable skills, low level employment and frequent unemploy¬ 
ment, high rates of reproduction, juvenile crime, family dis¬ 
organization, ghettoization (self imposed and socially rein¬ 
forced), poor housekeeping these have generally accompanied 
the first stages of life in ratios, especially for rural newcomers, 
who comprise the majority of immigrants. But in the days of the 
last big in ban influx, our government did not assume the burden 
for these problems; nor had it decided that slums were opposed 
to the public welfare. 

Furthermore, one cannot overemphasize the special situation 
of the newly urban American Negro--who comprises the largest 
group of immigrants. lie brings to the city extra heavy luggage. 
He has not only the "badge of color” but also the ingrained 
burden of generations of cultural and economic deprivation. 11 is 
move to the city makes painfully and inescapably apparent the 
ell'ects of dependency and weak family oigauization which bad 
their origins in slavery but were perpetuated alter Reconstruction 
by the southern plantation Systran. '1 his is the Systran that has 
shaped the mass of the ‘‘new urbanites,” the people who 
comprise 20, xt), even 60 per cent of central cities’ populations 
and who, during the 1070's, may be expected to increase their 
present number by “iO to 100 per cent. 

The plantation system offered the Negro no experience with 
money, no incentive to save, no conception of time or progress 
—none of the basic experiences to prepare him for the urban 
money economy. Instead, it indoctrinated hint to believe in his 
own inlerioritv, to be resigned, while it held hint itr a folk culture 
dominated by a spiritual, other worldly, escapist outlook itr 
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what sociologist E. Franklin Frazier called “the twilight of 
civilization.” 

Illegitimacy and the female-dominated household arc not 
Negro traits. (Indeed, family instability is a characteristic by-prod¬ 
uct of male unemployment and poverty.) In the Negro's case, 
these traits were developed as a result of white southern culture 
and slavery, which deprived the Negro family of a legal base, and 
were peq>etuated by the post-Civil War plantation system which 
kept the Negro male subservient, uneducated and economically 
insecure, usually out in the field or wandering the country look¬ 
ing for work, away from his family. Consequently his children 
were deprived of male authority and stable family life. But for 
the Negro man, who had almost no material possessions (he was 
always a tenant), his offspring were virtually the only tangible 
proof of his manhood, and the woman who would have him 
must accept this. Illegitimate children and their mothers were 
not rejected; instead, they were accommodated by the mothers, 
grandmothers and aunts who composed many lower-class south¬ 
ern Negro households. 

But the city does not offer the mass of poor Negroes much 
opportunity to demonstrate the difference between what is 
racially and what is culturally or environmentally induced. City 
life tends to shatter the fragile structure of the lower-class 
Negro's family life and to accentuate, through differential em¬ 
ployment opportunities, female dominance and masculine sub¬ 
ordination. It also exposes the youngster, whose mother is prob¬ 
ably out at work and whose father is either out of work, busy at 
two jobs or missing, to the worst influences of the slum. 

These latest newcomers find few of the strengths of group 
pride in ethnic origin or the institutional supports that fortified 
the European immigrants. Not even the simple official process of 
Americanization” which in five years is supposed to turn the 
foreigner into a citizen is available. The Negro's movement from 
one part of the country to another fails to supply that “shock of 
separation” which, as Oscar Handlin has written, precipitated 
the creation of new community organizations in cities by earlier 
immigrant groups. The individualized welfare services of the old 
city political machine have been pre-empted by impersonal gov¬ 
ernment agencies, and the machine's municipal jobs for the 
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faithful unskilled have been largely eliminated by civil service re¬ 
quirements or trade union restrictions. The politician does 
not even offer the traditional outings to the country; too often 
the Negro’s political representative wants to keep his constitu¬ 
ency as is. 

The underworld, also, has a vested interest in preserving the 
minority ghetto and its hopelessness, lb the despondent resident 
the criminal world offers “the poor man’s democracy”-—the 
chance of winning money in the numbers game. It also vends nar¬ 
cotics, an expensive, momentary retreat from despair, a lifetime 
hook that causes men to steal or kill for more and makes city 
streets unsafe. 

The criminal world once afforded the uneducated youthful 
deviants in the ethnic slum illegitimate avenues to material 
success, but these paths are largely closed today. Crime has be¬ 
come as highly organized, remote and specialized as the rest of 
American life. Its numbers pallors are, as Richard Clowarcl and 
IJoyd Oldin expressed it in Delinquency and Opportunity, like 
the local branch stores of a supermarket chain. The criminal 
hierarchy does not even provide the invisible discipline that used 
to hold many slum youths in hue. Nor does it supply the cash 
that helped immigrants of earlier generations become entre¬ 
preneurs. 

Kven settlement houses commonly find themselves located in 
areas of lesser need today, because the* residents whom they once 
served have moved away; or slum clearance and new develop 
meat have altered the neighborhood. Meanwhile, vast new shun 
areas are neglected. Kven so, settlement houses, like psychiat- 
rically oriented social workers, are ineffective in trying to mitigate 
the society induced traumas that infect tire occupants of our 
cities’ spreading black ghettos. 

Meanwhile, a small group of “upper class” Negroes, the sup 
posed leaders and models, remain removed from and contemp¬ 
tuous of the masses (except for the many doctors, dentists, 
lawyers and businessmen who live in “golden ghettos” but enter 
the slum ghetto to make their living). And membeis of the grow¬ 
ing middle class, who have worked their way out of the slum by 
dint of education and new job openings, arc afraid of being 
dragged down by association with those still on the bottom. As 
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the Greenleigh report noted, "upper-class Negroes are embar¬ 
rassed and threatened by the public out-cry against ADC and low- 
income families." 

This attitude, in turn, increases the alienation and frustration 
of the slum ghetto dweller. Speaking of the rioters at Watts in 
Tos Angeles a top-ranking Negro official of the federal Office of 
economic Opportunity told an audience composed largely of 
middle-class Negroes, “Whitey isn’t alone in being the object of 
their anger." Successful Negroes, he declared, should give the 
poor the benefit of their experience. But a highly placed Negro 
municipal employee in Los Angeles complained that he could 
not get other Negroes at City Hall to accompany him to the 

a f a ? rder t0 P ersuade youngsters to get off the streets. 
Why should I?" one rejoined. “I struggled for years to get out 
of there. D 


Why do middle- and upper-class Negroes fail to help their 
own. Primarily because the American reward system has failed to 
operate for them. Segregation and discrimination reinforce white 
stereotypes and have produced a Negro middle and upper class 
^proportionately small compared to the total number of Ne- 
groes, and poor compared to their white counterparts. Aside from 

T , e C T ” Ch ’ T they lack tlie means to support their institutions. 
1 he Urban League, NAACP and CORE all rely heavily on white 
liberals contributions. 

His white peers have little opportunity through normal con¬ 
tacts and common interests to know a Negro as an individual. 
Practically his only civic association with white community 
63 \t TS IS ° n ^ nterrac ial” committees concerned with integration 
or Negro rights. His isolation deprives him of the business and 
professional contacts and experience essential to advancing 
within the corporate and financial structure of American life He 
does not have the extended clan that helped Europeans. Lacking 
entree into the American economic system, often denied credit 
many Negro businessmen exploit the Negro mass as ruthlessly as 
o the whites. Like too many Negro doctors, lawyers, publishers 
and pohticiims, they have a vested interest in perpetuating the 
ghetto from which they make a living. 

Ghettoization has consistently discouraged the development of 
a responsible elite. As Wilson wrote in Negro Politics: “Living 
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in isolation from the city as a whole, . . . and desiring to 
differentiate himself from the [mass of disadvantaged Negroes], 
the middle- or upper-class Negro can see few rewards in civic 
leadership/’ Denied many of the rewards of upward mobility and 
the opportunity to play a serious role in American life, “the black 
bourgeoisie, ’ as Frazier called them, escape into a “world of 
make believe, ’ preoccupied with Negro “society” and conspic¬ 
uous consumption (or else they try to earn still another Ph.D.). 
I he Negro mass, though they may envy this elite, regards them 
not as models but as Uncle Toms, or as people who have been 
somehow “lucky in getting money”—as indeed most have been. 

\\ ho, then, is responsible tor the newcomer, for easing his 
period of adjustment and helping him to advance? 

During the late l ( )>t)\s a new kind of municipal agency 
emerged in some cities. One of the first was Chicago's Commit¬ 
tee on New Residents, appointed by Mavor Richard Daley as 
part of the eit\*s Commission on Human Relations late in 1 c >SS 
when the recent migrants’ problems began to manifest them¬ 
selves widely. Tim Committee published pamphlets and dis¬ 
tributed thousands ol simple illustrated brochures to acquaint 
the newcomers with the stumge eilv and its facilities - its schools, 
parks, health clinics, adult educational opportunities, and even 
such rudimentary matters as how* to use a telephone and shop at 
a supermarket. It organized housekeeping classes to show previ¬ 
ously rural homemakers how to use gas stoves, ineinerators aird 
other urban novelties. It alerted other publie and private* agencies 
to the* newcomers’ special rreeds and set up field offices in “port 
of entry” neighborhoods. 

lire Committee’s biggest job, however, was to find employ* 
meat for the newcomers who supposedly had come in response 
to the* siren call ot industry in Chicago, traditionally a strong 
market for unskilled labor. The problem of finding work was 
twice as severe fen nmrwlute as for white newcomers. 

Hut, as a top staff member erf the Committee on New Rest* 
dents commented in 1T61, “In Chicago able bodied nmu aren’t 
allowed to go on relief. They assume that if you’re able bodied, 
you can find wank. Yet there aren’t jobs for the unskilled, and it’s 
getting worse. 

“In the last century, immigration was accompanied by a 
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demand for cheap, unskilled labor. Today, you can't push a 
wheelbarrow or build a railroad across the country. In this highly 
skilled society, we can’t afford to wait for the next generation. 
We either train them or they’ll be a drag on Chicago.”' 

One of the Committee’s early acts, in Ihsfi, had been to 
arrange with the city’s Dunbar Vocational High School for job- 
training classes for newcomers. This endeavor was reported in 
1959 by I'-lv M. Aron, chairman of the Committee, in testimony 
before the Board of Education calling for a huger budget. 

“It seemed perfectly obvious that we only had to make known 
to these new residents the superb facilities . . . you had pro¬ 
vided for trade and vocational training. Everyone-we thought 
-would line up to enroll in these classes, study diligently, and 
become a skilled worker in possibly two or three years. We sent 
out thousands of flyers, used every means of communication, and 
the result—nil. 

“Now we know better. It took us a year to learn . . . Before 
we can expect anyone to learn ‘fine hand skills.’ we must help 
him learn to read, understand directions, warning signals and 
machine dials. lodav, wc rejoice in the increased emollineut in 
the elementary school classes for adults. . . . 

“It is very difficult," Aron stated, “if you’re the sole head of 
the household, if you’ve moved a number of clukheu hum a 
rural area into a vastly complex city—it is difficult to admit that 
you can’t read.” * 

THE BIG CHANGE 

We used to have an acceptable rationalization for citv slums. 
I'urtum magazine, in a 1‘fiT article on "Hie haulmtm; .Slum-,,” 
stated that they "are crowded because then- aie jobs to he had 
y • sweepers at Genera! Motors . . . scrap throwers at Inland 
Steel , . . ha ml truck pushers around New York's garment ecu 
ter. Slums were thus a sign of opportunity in cities, because 
newcomers are attracted to places of emplmment. 

But these jobs have been disappearing. There is less and less 
hea\ y, unskilled and dirty work to he <lone* both in t ities and on 

* Tlir G>*.L OoimtV Welfare Department established remitted lifi-ra V 
claws fur such able-bodied, unemployed men. 
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farms. During the 1950’s, agricultural and fiber production in¬ 
creased by 27 per cent with 27 per cent fewer workers. This trend 
virtually forced migration to cities, especially from the newly 
mechanized plantation South. 

It is now known that the high rate of unemployment during 
the late 1950’s and early 1960’s was caused not only by factory 
automation; a sluggish economy and consumer demand were also 
instrumental, and behind these, conservative government fiscal 
policies. But the fact remains, as Dorothy K. Norman wrote in 
the U.S. Department of Labor’s Monthly Labor Review in 1965: 
“Production requirements in industry appear to have played a 
hoax on the Negro, by first expanding—especially during the war 
years of the 1940’s and early 1950’s—and enticing the Negroes 
from the farm into industrial jobs, often far from home, and 
then receding, as these same jobs have become increasingly vul¬ 
nerable to technological and market changes. 

“Industrial employment increased in a number of cities in 
1964, but the totals did not rise much above 1960 levels. And in 
some of the largest centers—New York and Philadelphia—the 
downward trend persisted, the bulletin reported. 

“Limited job opportunities in major centers of Negro concen¬ 
tration aggravate the already difficult situation in which Negroes 
find themselves when looking for employment . . .” 

The low-skill service jobs which untrained newcomers have 
traditionally filled in cities were even harder hit, relatively, by the 
switch to machines. For example, a great many immigrants who 
had never worked at any other non-farm job became elevator 
operators. Yet between 1957 and 1961 in New York City alone, 
30,000 elevator operators’ jobs were eliminated. It was anticipated 
that the unemployed operators could be transferred to bowling 
alleys. But the invention of the automatic pinsetter had elimi¬ 
nated thousands of these jobs as well. New mechanical cleaning 
processes used in many high-rise office buildings displaced still 
more low-skill people. 

Municipal government itself, while a major growth sector for 
employment in recent years, has also increased use of machinery 
in activities that traditionally employed unskilled labor—general 
maintenance, street cleaning, street and road construction and 
administrative procedures. 
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The attrition in these jobs mirrors far-reaching structural shifts 
that have taken place in the economy since World War II. For 
while some jobs were disappearing, many others were being cre¬ 
ated. Between 1955 and 1965 the blue-collar work force grew only 
by 763,000; white-collar employment rose by 6,540,000. 

Within industry itself the big shift has been from production 
to non-production jobs (and smaller relative pay increases for the 
typical factory worker). The steel industry offers an extreme but 
vivid picture of the shifts. Between 1950 and 1961, its blue-collar 
employees dropped from 503,000 to 403,000—though production 
rose with automated equipment, and white-collar employment in 
its offices and laboratories climbed from 89,000 to 117,000. In 
1946 there was one white-collar worker to every nine employed in 
steel; there was one in four by 1963. “The time may come when 
it will take a ton of paper to make a ton of steel,” a bulletin of 
the Federal Reserve Bank observed. 

4he many new jobs in government arc also skilled or pro¬ 
fessional. This docs not mean that there is not a great deal of un¬ 
skilled work to be done in public service. 'Ihe work merely re¬ 
quires public financing. The 1966 Report of the National Com¬ 
mission on Technology, Automation and Economic Progress 
enumerated six different categories of potential jobs which could 
produce 5,300,000 new jobs which need to be filled in order to 
bring public services up to levels of acceptable operation. 

In manpower utilization and national wealth, the country has 
been moving from a goods-producing to a service economy.'Ihis 
fact, in combination with the exodus of manufacturing* plants 
from the crowded old rail centers,* has profound implications for 
cities and their residents. Not only is there relatively less wealth 
in locally taxable property; fewer jobs arc left in cities for the new 
population. To reach plants now relocated in the suburbs, but 
which formerly were accessible by urban public transportation, 
the Negro or Spanish-speaking worker who is barred from sub¬ 
urban residence (by income if not race) must drive many 
miles between home and work. Often he cannot afford to 
do so. 


* Between I960 and 19(56 alnnc. New Vorlc Oitv Inst SO 000 
ing jobs; it is expected that it will lose -IS,CHIU more by 1971) at- 
study by the City Planning Commission. 
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(Meanwhile, suburban residents commute to office and profes¬ 
sional jobs in center city.) 

Since World War II, all net growth in jobs has occurred in the 
service sector, a 1965 study by Victor Fuchs of the National Bu¬ 
reau of Economic Research revealed. Moreover, Fuchs’ study 
points out, growth within this service sector has been in jobs that 
make greater use of workers with higher education and relatively 
less use of those with only limited schooling or with physical 
strength. The employment increase in the field of education 
alone between 1950 and 1960 was found to be greater than total 
employment in primary metal industries in both of those years. 
(Most dramatic postwar advance was made by professional, tech¬ 
nical and kindred workers. This group doubled, and by 1964 
numbered S,500.000.) 

looking ahead to the 1970’s, experts foresee a continuing de¬ 
cline in rural manpower needs. Only 10 per cent of the nation’s 
population will be needed to feed the country and grow fiber for 
it. This means continued immigration from farms and planta¬ 
tions, though at a somewhat slower rate than in the recent past. 
But the number of Negroes, I’uerto Ricans and other low- 
income, minoritv residents in central cities is expected to grow 
and be half again as large due to the young age and high birth 
rate of those alrcadv there. 

'The number of factory jobs nationally will increase -though 
probablv not in the old manufacturing cities, and many tradi¬ 
tional blue collar production jobs will be upgraded in job require¬ 
ments to a white collar or shilled level, 1 he manufacturers 
remaining in cities will have less need for additional, particularly 
for unskilled, workers. The big proportionate increase in skilled, 
white collar and professional service jobs will continue in cities 
(as nationally), and cities may well benefit from this trend. 

The U.S. Department of labor warned in a publication on 
Manpower Needs of the 1960’s (published in 195b) that “ 1 o fill 
these new requirements the youth who are entering the labor 
market will have to have much higher skills and education.” The 
Department's 1965 publication on Manpower Needs in 1975 
reiterated the point. It stated that "The occupational groups re¬ 
quiring the least educational attainment are, in general, those 
which are expected to show the smallest employment growth and 
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thus provide the fewest fobs foi the growing labor force. . . . 
The demand of employers for better trained personnel appears to 
be insatiable.” 


EDUCATION—FOR WHAT? 

Yet we have been breeding a new generation that is underedu¬ 
cated, unemployed or unemployable—the “dropouts” who by 
1965 comprised almost one third of the nation’s high-school-age 
students. They leave school usually by tenth grade, wander the 
streets, form gangs and get into trouble. When this postwar gen¬ 
eration reaches adulthood in the early 70’s, when 26,000,000 young 
people are expected to enter the labor market, about 7,500,000 
teenagers will not have completed high school. About 2,500,000 
million will have failed to reach eighth grade. According to the 
National Urban League, “A relatively high proportion of them 
will be non-white.” This is particularly disturbing when it is 
realized that 20 percent of all the new entrants into the labor 
force in the late 1960’s will be Negro; * and if present trends 
continue, half of them will not have had a high school education. 

The prospects for these undereducated boys and girls are not 
bright. The recent past shows that they have three times as high 
an unemployment rate as graduates. They earn $27 a week less, 
and the disparity increases as they grow older. Their decision to 
quit school before graduation means a lifetime of menial jobs 
with meager salaries or unemployment. Indeed, many young peo¬ 
ple who dropped out of school to go to work soon found them¬ 
selves out of a job and on relief. Some have recently joined the 
Job Corps and other new manpower training programs. Other 
dropouts have been adding to the urban crime wave which, dur¬ 
ing the 1960’s, has seen a rise in city juvenile delinquency double 
the national average. 

According to recent sociological studies, juvenile deviance and 
crime, in disproportionate amounts among the lower classes, arc 
caused by the society that encourages certain aspirations yet 
withholds the possibilities of achieving these aspirations legiti¬ 
mately. As Cloward and Ohlin wrote in Delinquency and Oppor- 

* The percentage in cities will be much higher. 
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tunitv, the cause is a discrepancy "‘between what lower class 
couth are led to want and what is actually available to them,” 
For many young Negro males another principal cause is the early 
and often permanent absence of a father, as former Assistant 
Secretary of labor Daniel P. Moynihan made clear in his paper 
<m The Negro Family. 

This combination of circumstances in ghetto areas is held to be 
a major cause of the recent summertime riots in Harlem, Roches¬ 
ter, Philadelphia, I ox Angeles’ Watts and other cities—circum¬ 
stances to which the new govcmmenbaided anti-poverty and job 
training programs evidently added an extra bitter twist. The 
inadequately tilled promise of new job opportunities and training 
served to exacerbate unrest in ghettos. “The Negro has 
gotten a much deeper sense of frustration, much deeper feelings 
of despair, as the gap increases between what lie’s actually got 
and what his expectations have grown to he,” Dr. Philip Hauser, 
head of the University of Chicago’s Department of Sociology, 
observed about the riots. 

f Phe Mi Cone Commission, appointed by Governor Edmund 
Blown of California to investigate the circumstances contribut¬ 
ing to the Watts riot* singled out inadequate schooling designed 
to help mciiome the sciious handicaps of the disadvantaged 
Negro child; insufficient join for the untrained Negro, and re¬ 
sentment of the police. 

In a pieviom generation, the Italian immigrants* failure to get 
an education blocked their way, as they discovered too late, to 
economic oppoitumties and also led to a dispioportiouate rate of 
crime among their youth and later, among adults. For the Negro 
mass, moving from the twilight of civilization to cities, horizons 
have suddenly appealed to hioaden. In cities they have achieved 
higher incomes and better housing conditions than in the rural 
South. But the newly broadened vistas of many in cities are un¬ 
realistic, considering the girat obstacles. 

Why should a Negro youth remain in school? Speaking pro 
manly of the South two decades ago, the Swedish economist 
Cunnai Mvrdal wrote in An American t h'lernmu: “Since Ne¬ 
groes are seldom in dmum! for jobs for which education is nec¬ 
essary, there is certainly nothing surprising in the conclusion that 
they, tiiihlr whites, fail to improve their opportunities by staying 
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in school longer/' The scene has shifted more and more to 
northern and western city streets and their slums today. 

The Negro may read in the papers about those who are suc¬ 
ceeding. But the fact that success is news speaks for itself. What 
is new in today's city slum, Dr. James Conant observed in the 
early 1960's, is "the almost complete lack of . . . conviction" 
that they can ever work their way out of poverty on the part of 
Negro youth. “The unemployed floaters on the street arc walking 
evidence to all youth that nothing can be accomplished by educa¬ 
tion." Conant placed a good part of the blame for the dropout 
problem on the discriminatory hiring practices of private compa¬ 
nies. 

Limited comfort might be derived by blaming the situation on 
the illiteracy and the consequent relative unemployability of the 
southern Negro migrant. Those who came to cities in the 1940’s 
did have little schooling. During 1949-50 the highest migration 
to Chicago, for example, was of adults who had four years of ed¬ 
ucation, and they subsequently bore the brunt of automation. 
But between 1955 and 1960, the great majority among the most 
mobile non-white migrants—men of twenty-five to twenty-nine 
years—had at least some high school training, and one fifth had a 
year or more of college. 

Yet the percentage of unemployed Negroes during the reces¬ 
sion of the early 1960's was two to three times as high as that of 
whites at all levels—unskilled, semiskilled and skilled. And even 
as the country neared “full employment” at the end of 1965, the 
Negro unemployment rate was still twice as high as whites, and 
it was even higher in the slums.* For Negro youth in 1966 if was 
27 per cent, compared to 12 per cent for white youth. The Presi¬ 
dent's Commission on Technology, Automation and Economic 
Progress warned in its 1966 report that “If non-whites continue 
to hold the same proportion of jobs in each occupation as in 

, * A special Labor Department census in March 1066 of the poorest dis- 
tricts in the one hundred largest cities showed the overall Negro unemploy¬ 
ment rate to be 9.4 per cent—compared to 3.8 per cent nationally. For Negro 
boys it was 31 per cent. Many in the prime-working-age group were not even 
looking for work, and thus not technically unemployed. In some "new" 
ghetto areas, the West Side of Chicago a ml Brooklyn's Bedford Stuvvrsaut, 
unemployment ran an estimated 25 per cent in the summer of l%6, and 
statistics showed a sudden national increase in Negro joblessness. 
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1964, the non-white unemployment rate in 1975 will be more 
than five times that for the labor force as a whole/' 

The Negro has made the least advance in the growing sector of 
the economy—and not always for lack of education. In 1965, the 
Bureau of the Census reported that “at all educational levels the 
Negro is less likely to be a white collar worker/' According to a 
survey by the Census Bureau, among Negro men who had re¬ 
ceived some college training the proportion employed in lower- 
paid jobs was 41 per cent or twice the proportion of whites, while 
for male college graduates the proportion of Negroes in the lower- 
paid jobs was triple that of whites. 

This survey stated, “Although advances have been made since 
1950—the rate of progress has slowed and there remain large gaps 
between Negro and white achievement [even when years of 
schooling among Negroes are greater]. The political, economic 
and social issues affecting the Negro appear to arise not from lack 
of aspiration, but from high aspirations pressing against limited, 
and, in some places, declining opportunity. . . /' And fair em¬ 
ployment laws don't help much.* 

This highly demanding, specialized age affords the newcomer 
fewer of the jobs which he has traditionally filled and permits 
him a shorter period to become a self-sustaining member of the 
city economy. It also robs him of the realistic hope which served 
as an economic yeast for earlier generations. 

The contrast is dramatized by the tale of a reunion, held in 
March 1962, of fifty men who had graduated half a century be¬ 
fore from Brooklyn's now defunct Public School 43 in the “gray 
area" of Williamsburgh. “The gathering was a very satisfying ex¬ 
perience," commented Nathan Smith, now a hardware merchant 
in Woodbridge, New Jersey, who initiated the reunion out of 
curiosity to learn how his classmates had turned out. “Not one of 
us failed to achieve at least modest success," he told a newspaper 
reporter who covered the gathering, “We were mostly immi- 

* In employment, as in housing, the effectiveness of anti-discrimination 
laws, including the Civil Rights Act of 1964, is hampered by inadequate en¬ 
forcement powers, small budgets and weak administration, a Twentieth- 
Century Fund report has found. Another study reveals that extraordinary 
efforts, including aggressive recruiting campaigns by employers, are necessary 
to overcome Negroes' emotional blocks and inertia. Psychological tests have 
also been found to keep Negroes out of jobs. 
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grants or children of immigrants. The only thing we had was 
hope and faith in the ideal of American opportunity.” 

The nature of that opportunity has changed. The era of the 
self-made, uneducated small businessman who could rise out of 
the slums is vanishing. He is no longer the backbone of the mid¬ 
dle class; he is becoming part of the lower-middle class or the 
poor. More and more the American businessman has become an 
organization man; the former owner is now a manager; the clerk 
has been replaced by self-service. Although the current demand 
for new services is once again opening opportunities for small 
business concerns, the man who would be self-sustaining and ad¬ 
vance on his own or in an organization must be educated. 


THE PUT-OUTS 

This suggests the third factor that limits the advance of the 
newcomers or the “culturally disadvantaged”: educability. Much 
of this problem involves group values and cultural differences. 

The lower class, whether white or non-white, differs from the 
middle class in its emphasis on immediate gratification and 
security, rather than on striving for individual status and achieve¬ 
ment which necessitate thrift and postponement. There is prac¬ 
tically no interest in academic education. Rather, learning is, 
valued for immediate utility—filling out forms, applying’for 
known civil service jobs, and so forth. Action is emphasized 
among the lower class; talk and reading are commoulv regarded 
as unmasculine and are therefore eschewed. 

Why should one break with one’s group, become tomorrow- 
oriented and study hard in the expectation that doing well in 
school will lead to a better future? hi today’s slum areas, where 
the majority of dropouts live, many youths either see no reason to 
make the break or do not know how to make it. 

krom their earliest years, their deprived, circumscribed envi¬ 
ronment militates against the education necessary to succeed to¬ 
day. The family and immediate community often fail to provide 
the early life experiences, the sights, sounds, vocabulary and in¬ 
formation which are necessary preschool preparations for learn¬ 
ing; these the middle-class child receives almost automatically. 
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Home life is crippled. The uneducated or undereducated parent 
speaks to the child in monosyllables and points at objects, and 
may even deride efforts to learn due to his own poor experience 
in school, or rude treatment by the child's teachers. The harassed 
mother shouts “Get out of my way" to too many children. There 
are no books, not even nursery rhymes, in the crowded noisy 
room or two called home. Study, even sleeping, is often impossi¬ 
ble. The boy in the broken home (over one quarter of the Negro 
children live in families headed by women) is deprived of the 
essential male model. 

Many lower-class parents are aware of the importance of edu¬ 
cation in this society. But many lack the money and time or the 
necessary knowledge to help their children. They may be re¬ 
luctant to meet teachers because they speak poorly or dress badly; 
they lack the time and organizational sophistication to join PTA 
activities. Further, since equal opportunities and rewards are not 
generally available to educated Negroes, there is a tendency to 
protect children against rebuffs and disappointments. This is 
partly a defense; often it becomes a built-in lag. 

Among the strongest detrimental influences on the Negro 
child is his negative self-image; he senses that society views him 
as inferior and expects inferior performance of him. This is at¬ 
tested by the limitations on his father and by the family's living 
environment, and in effect has been reinforced by the emphasis 
of many old-line organization Negroes on racial integration as the 
key to success. 

This child is behind before he starts school. One out of every 
three children in the school systems of our fourteen biggest cities 
come from such “culturally deprived" backgrounds. In the 
1970's, with the lower-class population explosion, there is ex¬ 
pected to be one such child out of every two in big cities, and 
one out of four in many middle-size cities. 

The school world has little relevance to the child's life. Its 
primers are illustrated with rosy-cheeked white children playing 
on grassy suburban lawns; his composition assignment is to 
describe “A Trip I Took." He may have left home without 
breakfast and be too hungry to concentrate. When he is con¬ 
fronted with a difficult problem, he abandons it quickly with a 
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“who cares?” attitude. Teachers, unprepared for and demoralized 
by these students and their attitudes, spend so much time on 
discipline that they have little left for actual lessons. 

“One of the, reasons we have such a terrific discipline prob¬ 
lem,” an experienced Negro teacher in a New York “gray area” 
public school pointed out, “is that the children just don’t care. 
School is a place where they are sent. Even children who arc 
eleven and twelve years old have no ideas of their own as to what 
they want to get out of school.” As a result, they get only one 
half to one third the exposure to learning that a student usually 
gets. The high residential mobility of many poor families com¬ 
pounds the inadequacies of the child’s education. When he 
reaches high school, the situation is completely out of hand; the 
street takes over, and the gang. 

The burden of blame for pupils’ lower achievement also rests 
on the attitudes of teachers—on what Dr. Kennelh Clark, in 
Dark Ghetto, called their “cultural bias.” A social worker who 
spent many years in East Ilarlcm, a vast depressed community of 
180,000 in upper Manhattan, observed: ‘Teachers come in hoc 
with stereotypes. They feel the kids can’t learn. So they don't 
learn.” 

But looking behind the statistics and the signs of “cultural 
deprivation,” one discovers that the majority of the dropouts 
have average intelligence, and that 20 to 2? per cent even rank as 
culturally superior. Recent studies indicate that the “disadvan¬ 
taged” child learns differently, more slowly, and responds to 
different stimuli; he apparently requires different teaching tech¬ 
niques or programs than those generally available. His disadvan¬ 
tage is not so much in natural gifts as in middle-class know¬ 
how—a lack which shows up in testing and teaching that is 
oriented to the middle-class culture. 

Before many students drop out, they have dropped backward. 
Their progressive retardation may go back to third grade level. 
And the boys do worse than the girls, who are more apt to have a 
suitable adult model in their mother, and more job opportunities 
at the white-collar level. Pupils who do not keep up with their 
grades are promoted nonetheless. By high school, the youngsters 
arc so far behind in basic skills that many teachers find them un 
educable. “The teachers call them ‘drop-outs,’ ” a field worker for 
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Chicago’s Committee on New Residents commented. “We call 
them ‘put-outs/ '* 

As for the youngsters who move ahead at grade level, 
guidance counselors steer them away from jobs from which Ne¬ 
groes have been traditionally barred. When they cannot read 

well they are shunted to vocational high schools to be trained for 
trades that have limited openings or are disappearing. Employers 
who decide to hire Negroes at higher levels or in kinds of work 
previously' barred are not able to fmd enough who are qualified. 
College scholarships for qualified Negro students at many top 
institutions go hedging. Attending college appears so impossible 
to manv children horn deprived communities that even prepar¬ 
ing for it seems a fantasy. Because they live in such a separate 
community, Negio youths are unlikely to hear about the oppor¬ 
tunities. 

THE CITY SCHOOLS’ PUBLIC 

The changing nature of the urban population is dramatized by 
the two diiierent school systems that exist in our metropolitan 
areas. 'These ditlei in budget and pioduet as the two populations' 
pocket books and political power ditier, 'The short changing of 
cities In state legislatures compounds the fiscal disparity. 

Dunug the PThfs suburban parents put themselves and their 
communities into debt to build schools, raise salaries, expand 
eunicula and impnne tv.nhmg methods, to ghc then bumper 
crop of < luhlieu the best education so they could get into college. 
Central cities also had an unexpectedly large number of pupils* 
but thev wear educating a generation of dropouts. 

Du James Couaut found that in tin* wealthy suburbs annual 
expenditures were often over SUNK) per pupil, compared to an 
average under $hltl in slum schools; teacher pay was commen¬ 
surate, (Between PW. and 1962, nearly half the licensed teachers 
in New York t atv left the svstem.) 

'The financial issue was well put bv Max Rubin, who served as 
chairman of the New York City Board of Education from 1%1 
to 'Thenbody wants good schools, but how far will the 

people go to pay tor the schools?” he asked. “Politicians prefer to 
run on a low tax platform rather than cm better schools and 
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higher taxes. Without the priority on the part of the public, what 
can you expect of the school board and teachers? Until good 
schools become good politics, we will be struggling.” 

Negro organization leaders and many middle-class Negro par¬ 
ents have spent their energies and political leverage on integra¬ 
tion. They have demanded that Negro children be bused into 
white-neighborhood schools (and the reverse), and have urged 
school pairing, rezoning and other expedients. They even oppose 
building new schools in ghettos. The Negro leaders have been 
reluctant to admit that the disadvantaged child (in big cities, 
many non-white and Spanish-speaking children test several grades 
below their white contemporaries) requires much more than 
school integration to improve his learning ability. They did not 
fight for the expensive special programs these children need, and 
they tended to ignore the uncomfortable fact that in integrated 
schools disadvantaged children have to attend separate classes be¬ 
cause of their academic deficiencies. 

Some significant experiments are under way on a metropolitan 
basis—in the Hartford, Connecticut, Boston and Los Angeles 
areas—to achieve greater racial balance by transferring some 
inner-city Negro pupils to white suburban schools. In Los 
Angeles the program is reported to be drawing mainly middle- 
class Negro children, and teachers say that poor children from 
Watts are upset by their exposure to Bel Air’s wealth. 

Perhaps the benefit of such pupil transfers is greater for the in¬ 
sulated suburban white children than for their Negro classmates. 
Associate Professor Preston Wilcox of the Columbia University 
School of Social Work, himself a Negro, has stated that emphasis 
on integration is probably harmful to the Negro child. “Psv 
chologically, it’s bad to tell a kid that he’ll only make it if he sits 
next to a white,” Wilcox comments. 

In the big cities with huge and growing core ghettos, the into- 
grationists are rapidly becoming crusaders without a feasible 
cause. In Philadelphia, Detroit, Chicago and New York, to cite 
just several big-city school systems, white pupils now form the 
minority, and the percentage of the white student population has 
been dropping a few points each year. In Washington D.C., pub¬ 
lic school enrollment in 1965 was 90 per cent Negro, compared to 
85 per cent just the year before. Los Angeles was the only one of 
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twenty-one big cities in which white enrollment did not drop 
that year. The trend is unlikely to level off or reverse itself, at 
least in the next decade. 

Educational disadvantages are worsened by the unanticipated 
high densities in new ghetto-slum areas. Physical capacities have 
been overwhelmed. One old high school in East Brooklyn, built 
for 1,600 pupils, last year had an enrollment of 3,400, 85 per cent 
of them Negro and Puerto Rican. The school's wiring is so anti¬ 
quated that it is not possible to use modern teaching devices to 
help the many students with reading problems. The need for 
three sessions means that some students start school by seven, eat 
lunch at 9:30 and are free by noon to roam the streets. Not sur¬ 
prisingly, the dropout rate is 40 per cent. 

Middle-class Negro parents have become so dissatisfied with 
the quality of education in cities' public schools that a number 
who can afford it have also removed their children. (Unlike 
white families, many cannot withdraw to the suburbs.) In the 
District of Columbia in 1965, over 6 per cent of the Negro stu¬ 
dents were attending private or parochial schools, often at great 
financial sacrifice, and a surprising number were the sons and 
daughters of public schoolteachers. 

Much of the insistence by Negroes on integration is doubtless 
based on a desire for quality education. (Commenting on parent 
attitudes, the director of an East Harlem settlement house ob¬ 
served, "In most neighborhoods, the teachers are cowed by the 
PTA. Here, the parents are cowed by the teacher.”) 

But a dramatic reversal seems to be coming about. In the sum¬ 
mer of 1966, Livingston L. Wingate, director of Haryou-Act, the 
Harlem anti-poverty agency calling for the establishment of qual¬ 
ity education in Negro ghettos, declared that "We must no 
longer pursue the myth that integrated education is equated with 
quality education.” A poll of several ghetto areas in big cities 
showed that the great majority of parents are concerned with bet¬ 
ter education; only 2 per cent specifically with school integration. 

A growing self-assurance and political awareness was evident 
among the parents of children who were to enter a new $5,000,- 
000 air-conditioned East Harlem elementary school in the fall of 
1966. At first they insisted that the school not be opened unless it 
were integrated or they were given control. Slowly they shifted to 
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a demand for control, with appointment of a Negro or Puerto 
Rican principal, and more Negro teachers. 

But the problems of inadequate funds, insufficient teachers, 
old overcrowded schools and outmoded curriculum still remain, 
and in most ghetto areas the educational situation lias been 
steadily deteriorating. 

THE BUSINESSMEN AND THE EDUCATORS 

Where have the big businessmen, the “civic leaders*’ of cities, 
been in the midst of the mounting school crisis? Strangely silent. 
The big worry of the businessman (as opposed to the father) is 
that spending more on schools will increase local taxes and scare 
away industry. His children do not use the public schools in cen¬ 
tral cities; few even live in the cities. Only rarely have top city 
leaders fought for central city school improvement in recent years 
or pressed state legislatures to revise school aid formulas ami local 
school district taxing powers.* 

Local business, industrial and financial leaders— the men who 
have been working for downtown revitalization, industrial re¬ 
development, freeway construction, metropolitan mass transit 
and a “quality” urban environment in order to stop the flight of 
industry, the white middle class and the tax base-show a stiangc 
lack of concern about the school crisis. If the present situation is 
allowed to continue, it seems obvious that their citv will hr less 
able to attract desirable business concerns, and the businessmen 
will be less able to get qualified workers for their own companies 
and attract white families to their redevelopments. 

For at least six years, the U.S. Department of Labor has been 
putting up warnings. Perhaps the businessman does not perceive 
the implications of the inner-city school problems for his ciiv’s 
economic future, nor recognize that the undereducated caitul 
city youths arc likely to cause the urban manpower nisis of the 
1970 r s. Perhaps it is hard for them to sec the economic pajotf in 


* One of the exceptions was Pennsylvania, led by Pittsburgh ami Pluludch 

phia and supported by Governor William Scranton, Rmmtlv, wine southern 
states have come to spend a much higher percentage of their Imtlgc-h on 
public education than have northern states—-as part of the South's time to 
attract industry from old northern cities. 
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education; few even recognize the economic toll of discrimina¬ 
tory practices.* 

Yet the economists have been making a strong case for the re¬ 
turn from investment in education, especially in post-industrial 
society. In 1960, University of Chicago economist Theodore W. 
Schultz, in his presidential address to the American Economic 
Association (and in a subsequent book on The Economic Value 
of Education) ? declared that ''No small part of the low earnings 
of many Negroes, poor farm people and some older workers re¬ 
flects the failure to have invested in their health and educa¬ 
tion .... We can ill afford to continue making the same mis¬ 
take.' 7 

Schultz also observed that "If we were to treat education as 
pure investment, this result would suggest that the returns to 
education were relatively more attractive than those in non¬ 
human capital.” Research has shown, he reported, that the 
impressive rise in real earnings per worker achieved in the past 
generation—the "unexplained increases” in the national income, 
came about “not as much through investment in capital goods, as 
generally assumed, but through greatly increased public and per¬ 
sonal investment in human capital.” 

In 1965 the Committee for Economic Development, a na¬ 
tional nonprofit organization of enlightened business and indus¬ 
trial leaders, in effect endorsed his philosophy with a policy state¬ 
ment on Raising Low Incomes Through Improved Education; 
they urged that all possible resources, public and private, be 
brought to bear on adapting the educational system to the 
economic system, and vice versa. A CED member, William Ben¬ 
ton, publisher of the Encyclopaedia Britannica, observed that 
“although education is our largest business, our factual informa¬ 
tion about the educational system, and about how best to achieve 
its goals, is astonishingly inadequate for the purposes of sensible 
planning and decision-making. 77 

The Ford Foundation's Great Cities School Improvement 

* The President's Council of Economic Advisers found that if discrimina¬ 
tion in employment were eliminated and the Negro potential fully realized, 
at least $13,000,000,000 more in purchasing power would be placed in the 
hands of the bottom income groups, and current annual growth would 
double. 
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Program, which in the early 1960’$ stimulated school systems 
in fourteen big cities to develop new methods and programs 
for teaching inner-city children, blamed the educators for public 
indifference. In 1963, a spokesman charged that the educators 
have failed to communicate the problems, and have been unwill¬ 
ing to evaluate the effectiveness of present methods. 

“How can you expect the businessman to respond?” he asked. 
“He hears the Superintendent of Schools say everything is fine, 
and one morning he opens the paper and reads that half the stu¬ 
dents are illiterate.’ 5 ' He wonders what the schools have been 
doing with all the money they have. 

“Educators have secured for themselves a unique isolation in 
American society. The majority of school systems have their own 
tax structure, are independent of City Hall and call themselves 
the answer to society’s problems. The public goes along because 
Americans have an ingrained belief that education is the answer 
to everything. They tell the public what it should want and short 
change the process of planning with the people. But because the 
school systems refuse to evaluate themselves, they have not doeu 
men ted the case for what education can do, especially in central 
cities, and thus it becomes increasingly difficult to sell them* 
selves. Further, their huge unwieldy administrative structure 
favors the status quo and penalizes the person who tries to 
innovate.” 

WHAT KIND OF EDUCATION IS 
THE ANSWER? 

Not all educators remained oblivious to the special problems of 
educating inner-city children. Many were eagerly searching for 
new methods “to compensate for the deficiencies which hinder 
the disadvantaged child from taking full advantage of the eon 
ventional education program,” as a 1963 bulletin of the National 
Education Association summarized the new movement. 

* In October 1965, the New York City Board of Kdueatum released re* 
suits of standardized achievement tests given to 626, HH pupils in srrmul 
through tenth grade during 1964-65, These disclosed that more than half 
the city’s pupils were behind their counterparts throughout the ommhy m 
reading and arithmetic in second through eighth grade, and that sizable 
numbers were two, three and four years behind m reading. 
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New York City led the way in 1959 with its Demonstration 
Guidance Program, which was widely publicized as Higher Hori¬ 
zons. This approach offered culturally deprived children an en¬ 
riched curriculum, including special counseling, more teacher at¬ 
tention and outings to sites of interest and cultural facilities in 
the larger community. Children in the pilot program responded 
well, and the program appealed to the general public. The new 
compensatory education approach was soon followed in other 
cities, while the program was expanded in New "'i ork schools. 

There were stirrings and changes in many big city schools, 
stimulated to a large extent by the millions in matching grants 
from the Ford Foundation. Kxtra personnel were added: guid¬ 
ance counselors, remedial reading teachers, assistant principals, 
‘•helping" teachers, community agents from school neighborhoods 
to provide a liaison with the community. Remedial programs in 
language skills were undertaken and class sizes were reduced; new 
teaching techniques were used; preschool classes prepared three* 
and four vear olds fur learning; "alienated” parents were actively 
involved in school activities. 

Rut federal money was required for a national program, and 
the civil rights ferment, ghetto riots and mounting concern for 
the urban poor pressured Congress into passing the unprece¬ 
dented Klementarv and Secondary Kdueation Act of 1%5. Under 
its Title I, over was made available in the first 

year alone for special programs for educationally deprived chil¬ 
dren in poverty anas. The recent compensatory education pro 
grams were predominant among those eligible for 1 itle I. 

This development seemed to be the most encouraging yet. 
('risis had overcome local fear of federal control of education. In 
1%6 many cities began Higher Horizon-type programs, team 
teaching methods, remedial reading programs, talent develop¬ 
ment, and "preparation for work" programs. Some were also 
aided bv the ()fhce of Krotunuic Opportunity. The most popular 
new program was for preschool cluldien, Project 1 lead Start, 
eharaeteti/.ed as “the infant prodigy of the Great Society." Presi¬ 
dent Johnson himself hailed it as “battle tested. 

In concluding this study of American cities facing their prob 
lems, it seemed tieccssaiv to document the achievements on the 
great new urban edtuatiou frontier, and also to find out how 
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much more federal and local money would be required to do a 
saturation job. 

Tire results were disconcerting, but instructive. As of the 
summer of 1966, the returns from the new urban education pro¬ 
grams generally show that “more of the same” does not have sig¬ 
nificant effect; that the “noticeable” improvements in pupils do 
not last under present circumstances; and that there are almost 
no measurable achievements to speak of. 

What seemed particularly unsettling was that the U.S. Office 
of Education was loathe to admit to Congress or the public the 
ineffectiveness of most of its billion-dollar Title I program. (I 
later learned that the office was beginning to warn the edu¬ 
cators.) HEW Secretary John W. Gardner told Congress in 
April that “Great educational strides can be made by specialized 
educational programs,” and Commissioner of Education Harold 
Howe testified, “Our prior experience in several cities demon¬ 
strates that such special attention in and of itself will result in 
improved educational performance.” Yet the Office of Education 
could not provide me with data from local schools that showed 
quantifiable results. It turned out that the legislative testimony 
was based on publications, several years old. of early efforts in the 
Ford Foundation Great Cities and New York's Higher Horizons. 

These publications were, indeed, optimistic about the initial 
results. But the Ford Foundation could direct me to none of the 
Great Cities schools that had found significant differences be¬ 
tween children in compensatory and conventional education pro. 
grams when tested for specific achievements.* (Actuallv, these 
programs lacked a research component; the main concern was to 
get into the schools and stimulate federal action.) 

Dr. Mario Fantini, formerly director of the Cheat Cities pro¬ 
gram in Syracuse, New York, and now a Program Associate in the 
Foundation’s Education Program, flatly asserted that "More of 
the same won’t have the pay-off we expect, and I doubt we’ll ever 
have the kind of money to do the job that way. The problem 

* An apparent exception has been the Banneker Schools in St. I.ouis, the 
one large-scale experiment where children are repotted to lx- performin;' at 
grade level; but this was not one of the Ford programs and the Foundation 
had no evaluation of it. A part of the Banneker Schools’ unusual success is 
believed to be the forceful personality of the principal and his use of cvetv 
strategy to involve parents and students in the learning pun ess. 
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with our original approach is that the schools have assumed the 
kids need compensation for deficiencies and that there is nothing 
wrong with their program. But the schools themselves are out¬ 
moded, and we have to change the process of education. There 
are the beginnings of a shift in this direction. But we had to start 
somewhere.” 

Pittsburgh, another of the Great Cities, has been pushing 
compensatory education and team teaching in slum neighbor¬ 
hood schools for five years and could not show measurable im¬ 
provements in children's reading scores. Officials say that high 
pupil turnover in shun schools has made it difficult to assess the 
program, and the svstem lacks stall for more sophisticated meas¬ 
urements. But teachers were confident that the improved climate 
would eventually he reflected in achievement scores. 

Coming hard on the heels of these unsettling findings, early in 
July a New York Times article reported that the citv’s Board of 
Kducation had quietly closed down Higher Horizons without 
even a pi ess u'lease. An independent ptolessioual evaluation of 
the progiam's first four years (gtudginglv released bv the Board 
of balneation 1 had found viiluallv no measurable died on the 
achievements, IO or leading level of emollcd pupils. It was ex¬ 
plained that budgetary limitations had made impossible the "sat¬ 
uration” with additional services originally envisioned. (If the 
original $2x0 per pupil had been spent on each of the 1(H),000 
pupils involved, '>;ist),U(K),()(IO would have been required annually; 
this is almost one quailet of Congress’ first year appropriation for 
Title I of the Kducation Act.) The New York Times’ Kducation 
Kditor, h ied I leehinger, called the results shown by some pupils 
"the triumphs of the lucky few. ’ 

But what of 1 load Start, the popular and battle tested pro¬ 
gram? In most cities it had been otfen-d only on a summertime 
basis, and one could not expect a great permanent died. But 
New Haven, Connecticut has had the pie kindeigarten prog,ram 
as part of the icgulai school year for the past six vears, and could 
provide no data of measmable change. "Through kindorgaitcn, 
there is enormous noticeable impmvement, but by second grade 
it’s all gone,” a school official stated. "The children come up 
against the same large classes, no extra aides, the old program and 
teachers.” 
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This situation supported the findings of Dr. Martin Deutseh, a 
psychologist and director of the Institute for Developmental 
Studies at New York University, who pioneered the pre- 
kindergarten program; he claimed that a constant follow-up in 
later grades is necessary if early gains are not to be lost. It also 
seemed to support warnings to Congress by Education Commis¬ 
sioner Howe that “initial gains evaporate if special education 
programs are not maintained,” and. “Only a comprehensive long¬ 
term program ... can overcome [disadvantaged children's] de¬ 
ficiencies.” 

THE FLAWS IN THE SYSTEM 

We should not belittle the great side-benefits of the new con¬ 
cern and funds—the greater involvement of parents and other 
potential leaders in inner-city neighborhoods, the expanded role 
of schools in local community life, health benefits for the chil¬ 
dren. (In the first summer of Head Start, 70 per cent of the 
children had their first medical and dental examination. In 
Tampa, Florida, twelve cases of tuberculosis and fifty of nutri¬ 
tional deficiencies were found.) Many schools are aiso getting 
adequate libraries for the first time. 

Moreover, the limited effect of the initial attempts may well 
point the way to more effective action, and even compensatory 
education is better than what was happening before. 

The lack of research-proven premises behind this billion dollar 
educational program probably reflects the government’s desperate 
need to do “something" about ghetto children as much as educa¬ 
tors’ unwillingness to evaluate themselves. IIKW .Secretary Gar 
dner makes known his concern about the lack of educational 
research. (One city has had three research directors and no re¬ 
search results to show for it. One director, who recently resigned, 
gave an oral report to the Board of Education, but wished to 
keep the findings unwritten until used for his own professional 
publication purposes.) 

litle III of the Educational Act is promising. This relatiu-lv 
unpublicized provision finances local “centers for change’’ to stim¬ 
ulate schools to a more innovative approach that relates reseat eh 
to practice. Known as PACE—Projects to Advance Creativity in 
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Education—Title III also encourages higher-education institu¬ 
tions and local cultural organizations to provide local schools 
with leadership, new kinds of talents and services. Another little- 
known program is Title IV, which encourages educational insti¬ 
tutions and agencies on different levels to band together on a 
regional basis to establish “multi-institutional laboratories for 
researching and developing new ideas. One recent example of 
university-school affiliation is New York University s adoption 
of a school in the Bedford-Stuyvesant area, assisted by Ford 
Foundation funds. 

It is important to take note here of the three fundamental 
flaws in compensatory education, the “more of same approach. 
These are mostly failures of society at large, not just of the edu¬ 
cators. Indeed, much at fault is the basic American fallacy that 
education is a panacea. As in public housing, we have not consid¬ 
ered all the determining variables. 

The first problem is that the schools cannot remedy the deficits 
of home, family and slum environment. “Remember, the chil¬ 
dren only spend nine per cent of their time in school, one edu¬ 
cator points out. A recent study by the U.S. Office of Education 
found that differences in the quality of a school had very little ef¬ 
fect on the achievement scores of children who have a strong 
foundation for education at home. Children from disadvantaged 
homes benefit relatively more from a good school, but it does not 
fill the gap. 

Secondly, much of the present school curriculum is irrelevant 
for inner-city children. As Dr. Conant observed in Slums end 
Suburbs , “What can words like ‘freedom/ liberty 7 and equality 
of opportunity 7 mean to these young people? With what kind of 
zeal and dedication can we expect them to withstand . . . com¬ 
munism? 77 Psychologist Dr. Kenneth Clark has repeatedly point¬ 
ed out that compensatory education will not work unless the 
content has more meaning for children from deprived homes. A 
hopeful step is the publication by major publishing houses of 
new textbooks and readers that show Negroes, Puerto Ricans and 
whites as a normal part of the American scene and also include 
the history of the Negro in America. On the question of whether 
what is taught in schools is relevant, one inner-city curriculum di¬ 
rector observes, “We 7 re finding out how bad what we 7 ve been 
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doing is for both the white and Negro child. I’d dump 90 per 
cent of what we teach.” 

Dr. Fantini asserts that “Middle class children make the 
schools look good. They give back what’s expected of them. But 
what’s so good about middle class know-how? We’re all disad¬ 
vantaged educationally. One need only examine the drop-out rate 
in college, the performance of most citizens in the wider social 
arena, the apathy towards social injustice and our inability to ex¬ 
ercise leadership to highlight the obsolescence of current educa¬ 
tion. The deeper issue is whether the educational system is 
equipping people to deal with the problems of society.” 

Finally, there is the basic problem of motivation and discrimi¬ 
nation. How can we persuade disadvantaged students and their 
parents that it is worthwhile for the youngster to remain in 
school and study, to defer premature employment ami make the 
necessary personal investment of time and effort on the premise 
that such efforts will be rewarded? (Well over half the estimated 
cost of higher education in the United States comes from income 
deferred by students.) 

As Dr. Conant concluded in Slums and Suburbs, "To improve 
the work of the slum schools requires an improvement in the 
lives of the families who inhabit the slums, but without a drastic 
change in the employment opportunities for urban Negro youth 
relatively little can be accomplished.” 

Our cities, the centers of the nation’s economy, are also the 
end of the racial line in America. In cities we must proceed 
simultaneously and at full speed on two parallel fronts: improv¬ 
ing environments and opportunities. There is no turning back. 
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More Compi ■ehensive 




SURVIVAL THROUGH 
PLANNING ■ 
Philadelphia’s Style 


Of all the hi;; cities, Philadelphia has come closest to a compre¬ 
hensive approach to the complex of challenges confronting our 
urban centers. Philadelphia is a long way from solving its prob 
lems. Although it has made long strides in certain areas, it also 
displavs piolonnd weaknesses, even in spheres that were once 
considered among its great strengths. 

But over the past two decades, Philadelphia’s rational, experi¬ 
mental and coordinated approach has made many of the com 
mon urban problems understandable and approachable, not only 
for itself but also for other American cities. Substituting thought 
and studies for the national penchant to act fust and think later, 
it has then set goals, devised plans, established priorities and 
invented programs, strategies and combinations of leadership 
forces. 
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Philadelphia's approach has an unusual number of interacting, 
related aspects, and this is basic to its accomplishments. Not only 
did that city take into account more elements earlier, starting 
with good municipal government and city plans; it also recog¬ 
nized relationships between basic elements, and these perceptions 
underly its planning and revitalization strategy. Renewal in 
Philadelphia is an instrument of city planning, and planning has 
been an instrument of creative political leadership. Excellence of 
architecture and urban design are not just planners’ ends; they 
are civic values and are recognized by business and government 
leaders as creating economic opportunities which must be seized. 
Philadelphia was the first big city to develop a comprehensive 
transportation program; the projected balanced transportation 
system is indispensable to the city’s long-range land use plans and 
economic health. Awareness of the negative impact slum clear¬ 
ance had on the city’s growing Negro poor was a major factor in 
causing the city to reorient its renewal policies. Saving jobs and 
creating jobs has long been part of its planning and action pro¬ 
grams. 


Philadelphia has also shown that many sources of power and 
interest can be marshaled in a big, multi-centered citv to help 
meet the new challenges. Philadelphia borrowed Pittsburgh’s ac¬ 
tion formula—the indispensable combination of public and pri¬ 
vate power and purse—but in Philadelphia the combination is 
more intricately orchestrated and multi-layered, more democratic 
and diverse. The new direction was not imposed from the top; it 
emerged from many sources, and progress has been infused with 
the critical viewpoints and talents of middle-class civic leaders, 
university professors, urban designers, political administrators, as 
we dynamic leadership of City Hall and top business. 

Perhaps more than any other big city, Philadelphia has had to 
rely on informed long-range plans, design excellence and aggres¬ 
sive action strategies for its survival. Raymond Vernon, director 
of the monumental Metropolitan Regional Study of New York 
and author of the classic study, The Changing Economic Func- 
tton of the Central City (1959), pointed out that current tech¬ 
nological trends, national corporate needs, and options and con¬ 
sumer preferences as well as competition from its neighbors, are 
all against Philadelphia. New York, only ninety miles away, 
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would continue to grow as the national office center and capture 
ever more of the Quaker City's office headquarters, Vernon 
predicted, while the nearby suburbs would continue to lure away 
regional offices, industry and the expanding middle class. Phila¬ 
delphia would be left with vast “gray areas" where the notion of 
a great resurgence in middle-income housing was “chimerical," 
and the long-run prospect was one of declining population and 
declining jobs. 

For this picture to change, he stated, would require "mass pub- 
lie intervention . . . on so large a scale as to constitute a basic 
departure in American public policy/" 

Philadelphia believes that informed long range plans can do 
much to overcome adverse trends, create alternatives and channel 
favorable forces. The elements in its $%700,IHH),()00 long range 
plan, published in I960, recognize that the city must go through 
profound readjustments to make itself competitive in post- 
industrial society. 

Fqually important, from 19s2 to 1962 it enjoyed a decade of 
superb leadership from City Hall and spun off a dizzying number 
of quasi public corporations in which citizen leaders are engaging 
in the unprecedented intervention that is so noeessarv to the 
city's plans. These organizations are unconventional and daring, 
but they are tvpieally Philadelphia in their conservative goal; to 
save what exists that is good and to build on it. Thev are in busi¬ 
ness in a big way, encouraging developments and backing risks 
that private business cannot or will not undertake bv itself, and 
which public agencies arc not equipped to handle alone, Kquallv 
important, they are providing a eontmuitv of leadership to bridge* 
the brilliant decade of reform and a less certain future. 

Like many cities, Philadelphia has passed through several 
phases. Recently, it has been going through a slump. Not only is 
it suffering from tire general economic and social problems pre¬ 
sented by rare, poverty and (hanging industrial technology. It is 
also feeling the impact of the* consequent restlessness among its 
Negro population - witness tire* riots of 196 \ in spite of its tra¬ 
dition of progressive race relations and opportunities. 'The times 
are moving faster than Philadelphia's programs, arid the new 
executive in City Hall has not moved the city forward sufficiently 
to meet these challenges. 
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Still, there is some significant basic progress along social fronts, 
and if new leaders step forward to carry out new kinds of pro¬ 
grams for renewal, as they have done in the past few decades, the 
city may yet realize its goals. If Philadelphia cannot again become 
the nation's governmental or business capital, it has a good 
chance of serving as the vigorous heart of a metropolitan region 
of 6,500,000 people by 1980, and it may advance far toward being 
the brain center of the eastern seaboard megalopolis. Although 
its economic “mix” predicts slower growth than New York’s, 
Philadelphia expects to become more livable while New York 
grows bigger. 

RISE AND DECLINE 

The character of Philadelphia’s exceptional response to the ur¬ 
ban challenges of recent years seems to have been ordained at its 
birth. 

Philadelphia has a heritage almost unique in American city de¬ 
velopment. It was not carelessly strewn on the wilderness and left 
to grow by chance; nor was it established merely to exploit natu¬ 
ral resources or boom land values. Its founder, William Penn, 
was in the great Utopian tradition, and planned Philadelphia to 
be a great city. Before letting his deputies sail for the New World 
to establish his “Holy Experiment,” Penn instructed them that 
the site selected was to be high, dry and healthy and located by 
rivers that were navigable for commercial vessels. He also pro¬ 
vided them with a plan of development to ensure that the town 
itself would be open, green and wholesome, with five public 
squares situated to create four major sub-centers around a central 
public square. 

The name he selected, Philadelphia, recorded for posterity his 
concept of what a community should be: the City of Brotherly 
Love. All settlers in his ideal community were to be assured reli¬ 
gious tolerance and self-government, two commodities foreign to 
despot-ridden seventeenth-century Europe. 

Penn sought out “industrious husband-men and daylaborers" 
as settlers, and the continued participation in the city’s govern¬ 
ment of wealthy men who bought large farms across the rivers 
Each was provided a town lot, as well. When Penn gave the 
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colonists a Frame of Government (which he had rewritten 
twenty times), he advised that good men were even more impor¬ 
tant than good laws, and he urged them to remember that the 
purpose of government was not correction but “the glory of al¬ 
mighty God and the good of mankind.’' 

Philadelphia was thus launched on a cent nr v of pre eminence. 
People of ability from many countries came there to settle, not 
just to make money and move on. They gave Philadelphia a cos¬ 
mopolitan character, stimulated the arts and artisan skills and 
encouraged diverse industrial growth. With the Schuylkill River 
on the city’s west reaching far into the rich hinterland, and the 
deep Delaware on the east harboring ocean going vessels, Phila 
delphia prospered mightily. By 1760 it was the largest and must 
cosmopolitan city in the colonies. It was natural that the Conti 
nental Congress should gather in its Statehouse, and that 
Philadelphia, where the Declaration of Independence was writ 
ten, provide the seat of the new federal government (and of its 
first commercial bank). 

However, the city’s enrlv preeminence ended. Physical deterfi 
oration was accompanied by the desertion of its elite and decav 
of its government 'The city sank into prosperous indolence, into 

a municipal state worse than that of any other large American 

city. 

But when Philadelphia's citizens became sufficiently amused in 
19 s ?I to rebel against generations of accumulated rot, William 
Penn’s principles re emerged m the eit \\ lde, making the civic 
upheaval moie than anuthei municipal humeelcamng or charter 
reform. As a result, old Philadelphia once again took the national 
lead in the aits of mban development ami local government, set 
ting patterns ami standards not only for itself but also for the rest 
of the country, 'there have been some surprising weaknesses and, 
recently, some regrettable lapses, But innovative change lias be 
come instilutiouahzed in theutv, and mum individual, ami final 
forces have a continuing personal stake in seeing that Phiiadel 
phia meets its new problems. Despite the gloomy predictions for 
its economic future and the growing problems of poverty and 
race, Philadelphia, more than anv other large eitv, appears to 
have a chance of benefiting from the present period of transition 
to the urban future. 



: 3l8 : CITIES in a race with time 


Philadelphia's original decline from national pre-eminence be¬ 
gan when the seat of the federal government was moved in 1800 
to the new capital city of Washington (a city some say was laid 
out for speculation by politically strong Virginians). Its economic 
supremacy was challenged by New York, which was blessed by a 
naturally superior location and deep-water port and settled by 
more aggressive merchants; it ended with the opening of the Erie 
Canal. The coup de grdee was administered in 1836, when Presi¬ 
dent Andrew Jackson abolished the national bank. 

But Penn had set the city on the path of prosperity, and soon 
the Pennsylvania Railroad, promoted by Philadelphia’s mer¬ 
chants as an answer to the Erie Canal, made Philadelphia a 
major distribution center and provided new impetus to its broad- 
based industrial and port development. The railroad’s singular 
importance is attested by the perhaps apocryphal story that 
mothers had children end their bedtime prayers with, “Please, 
God, bless the Pennsy.” 

The railroad was also a major factor in eroding the city. In 
1881 the Pennsylvania line located its Broad Street station right 
next to the monumental new City Hall, whose tower rose vf7 
feet high on the city’s central square. And with the station, the 
company brought in, above grade, sixteen tracks all the wav from 
the Schuylkill River—a block-wide “Chinese Wall” which'east a 
blighting pall over development in the western half of the city's 
center. 

Simultaneously the rail company developed suburbs along the 

“main line” of its commuter service twenty-four miles to Paoli, 
with equally disastrous effects for the central city. Settled in these 
new green country towns, which are among the most beautiful 
suburbs in the world, Philadelphia’s absentee aristocracy could 
commute easily to offices in the city whose politics they continued 
to control and whose real estate they held in trust. 

From the suburbs one could remain smug about the city’s 
colonial past, even as the dozen blocks of center city where the 
nation was born became silted over with dingy shops, storage 
lofts and deteriorated housing; suburban residents could also be 
content despite the growing municipal corruption and decay in 
the central city. The trusts they controlled found the financial re¬ 
turns from city slums to be particularly high, and Philadelphia 
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still boasted the name “City of Beautiful Homes ” even as drab 
brick row housing for factory workers spread out block after 
block from the core of Penn's once-green old town. 

Turn-of-thc-century reform movements against bad housing 
and machine politics had their vogue in Philadelphia, but by 
1920 the Republican machine, managed by brothers who had be¬ 
come wealthy by feeding city garbage to their pigs, was firmly en¬ 
trenched in City Hall. It evidently satisfied the men who actually 
ruled the city: the suburban bankers and lawyers, whose goal was 
a safe return for inherited wealth in trust funds; the trustees of 
the University of Pennsylvania; and the Pennsylvania Railroad. 

Alone among big cities, Philadelphia's Republican machine 
survived the depression time inroads of the Democratic party. 
The city’s administration even turned down the New Deal's offer 
of $60,000,000 for federal public works. When the city’s assess¬ 
ments plummeted, making it impossible to continue adequate 
city services as well as payments on its huge municipal debt from 
the speculative 1920’s, the city’s hankers bailed Philadelphia out 
But they agreed to do so only on the condition that the city 
maintain a balanced budget. As a result, city services slipped still 
further, and the bankers’ do nothing control tightened. 

At the end of World W ar II, Philadelphia was like a dough¬ 
nut, a vast metropolis built up around a hollow center. At night, 
downtown streets were almost deserted. Onlv a few decent resi¬ 
dential blocks remained around elegant Rittenhouse Square, 
built up a ernturv after the colonial eastern end. The rest of the 
streets were being submerged in slums that now also surrounded 
the great universities located in the inner eitv, as well as the 
downtown hospitals. Sheets were the dutiest in the country, gas 
lights still flickered on many, and garbage was collected by horse- 
drawn caniages. Its sewage polluted waters demanded so much 
chlorination to make* them safe for drinking that a glass of Phila¬ 
delphia water was dubbed a “chlorine cocktail." 

Behind all this stood the most quiet and crudely wasteful city 
government in the United States. Its payroll was loaded with em¬ 
ployee's too lazy to clean even the grimy grandiose City Hall. City 
budgets were thrown together year by year to meet the require¬ 
ments of the Republican City Committee, as expressed through 
the Mayor and City Council. Municipal appointments and pro- 
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motions depended on a nod from ward chairmen. Political lead¬ 
ers often sold city jobs. But the ruling class tolerated all this. 
They did not live in the city, and did not have to drink its water. 
They just wanted to maintain the status quo. 

The Quaker influence still persisted in the city’s fine private 
schools and nearby colleges, and in religious and racial tolerance. 
Main Line matrons loyally came in for the Friday afternoon 
symphony concerts. But one could wander through the Univer¬ 
sity Museum for days without seeing another person. Industry, 
too, fled because (it was said) of the crushing city tax burden. 

THE GATHERING OF FORCES 

When out-of-towners asked Richardson Dilworth, Philadel¬ 
phia’s second reform-era Mayor, to explain his city’s dramatic re¬ 
surgence, he would tell them, “What every city needs is a crisis.” 
Philadelphia had a series of municipal scandals, and without 
these precipitants, it seems doubtful that the local forces which 
put across reform and shaped the local renaissance would have 
gathered. But not everyone recognizes crisis as an opportmiitv; 
not everyone has plans and ideas for taking constructive ad¬ 
vantage of it. 

For the multiple changes that have taken place since 19U in 
Philadelphia to occur, many forces first had to be aroused, many 
people to become involved and committed, and many years to 
pass in this multi-centered lethargic city of 2,000,000. hi fad, one 
key to Philadelphia’s continued progress is the number of organi¬ 
zations and individuals who have played important parts in the 
revival, and the cumulative effect and onward motion provided 
by these different movements and personalities. The voices are 
not always in harmony, and progress is uneven, but each voice is 
strong. 

The start of the “new” Philadelphia goes back to 19V), when a 
group of eager government reformers known as the Young 
Turks—recent college graduates who were struck with Roosevelt 
fever and sparks of municipal excitement emanating from New 
York’s Mayor La Guardia—joined to work for charter revision. 
They failed to achieve this goal, and might easilv have sunk 
into the ranks of earlier local reformers who had been disillu- 


Survival Through Flanning : 321 : 

sioned. But they were held together by a broad, long-range line of 
attack on their city's underlying ills proposed by the man who 
had originally brought them together. 

Walter Phillips, a patrician Philadelphian who numbers 
among his ancestors four Mayors of the city (including Penn's 
first deputy), had gained insight into his community’s basic prob¬ 
lems by writing his college thesis on Philadelphia's fiscal plight. 
He suggested to the Young Turks: "Get the people interested in 
physical changes. Then they'll be forced to see the need for good 
government." 

Thus was bom the City Policy Committee. This group's care¬ 
fully selected young membership wanted first to educate them¬ 
selves on the problems facing their city—from such physical and 
municipal housekeeping problems as sewage disposal, housing 
and neighborhood improvement to issues of racial segregation 
and government structure. They met biweekly at a downtown 
restaurant to discuss their findings. 

Men were also sitting around and talking in other Philadelphia 
luncheon clubs, even the old-time municipal reformers remaining 
in the Committee of 70. But the City Policy Committee was 
fundamentally different from the other groups. Its membership 
included women and Negroes; its line of inquiry was far more 
comprehensive; and it was an action group. The first goal was to 
strengthen city planning; next was housing improvement. The 
Committee would also have staff work, this to be provided by 
another talented young old-line Philadelphian, Edmund N. Ba¬ 
con. Walter Phillips had anchored this architect-planner first by 
commissioning him to design his home and then by getting him 
appointed to the recently vacant job of managing director of the 
Philadelphia Housing Association, a civic organization founded 
in 1908. 

The Young Turk organization presented its critique of the 
present City Planning Commission to venerable Republican 
Mayor Robert Lamberton (a former judge whose mayoral can¬ 
didacy was responsible for frustrating the charter drive). Lamber¬ 
ton asked the group to draw up a plan for the Commission's 
reorganization. They in turn invited other groups to participate 
in a joint committee and received technical assistance from the 
local Bureau of Municipal Research. 
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But in December 1941, on the day that the joint committee 
was to present to the Mayor its proposal for a strong Planning 
Commission, one with statutory power, full-time staff and bud¬ 
get, Lamberton died of a sudden stroke. 

His successor. City Council President Bernard Samuels, was a 
different type of Mayor. Worried about the opposition of special 
interests in the city to the proposed reorganization of the Plan¬ 
ning Commission, he sat on the necessary ordinance for a year. 
This long delay was used by the City Policy Committee to draw 
in more support and make the strong new Planning Commission 
a community cause. By late 1942 great public interest virtually 
forced the City Council to pass the ordinance unanimously. 

Then, to make sure that the new Commission would be well 
staffed, the Young Turks searched for the best man in the coun¬ 
try to become the director of planning. Their first choice, Robert 
B. Mitchell, head of the urban section of the National Resources 
Committee, was appointed. Then, at Phillips’ urging, they 
formed a permanent civic organization to watchdog, encourage 
and supplement the official activities of the new city agency. 
Thus was born the Citizens’ Council on City Planning, a repre¬ 
sentative community organization which, along with the Phila¬ 
delphia Housing Association, is among the most useful and effec¬ 
tive bodies of its kind in the country. 

AN IMAGE IS FIXED 

The new Citizens’ Council quickly launched its first project, 
Chairman Phillips ambitious scheme for an exhibit to show 
Philadelphians what city planning could do. Another member of 
the earlier City Policy Committee, Oskar Stonorov, an architect- 
planner who loved the city and had a gift for visualizing abstract 
ideas gave form to the exhibit’s concepts. Planning Director 
Mitchell sold his Commission chairman, Edward Ilopkinson a 
financier who was one of the Republican’s venerable nine old 
men, on the idea. Then Phillips and Hopkinson together created 
a blue-chip committee which raised the $400,000 needed to 
execute the exhibit. City Council gave $100,000, and the rest was 
contributed by the business community. Gimbel’s Department 
otore housed the exhibit without charge. 
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The spectacular ''Better Philadelphia Exhibition” was unveiled 
in September 1947. During the two months it was open, 400,000 
men, women and children—one for each dollar expended— 
visited the exhibit. No doubt it was the best show in the stodgy 
city. The panorama was big and professional, it was exciting and 
fun. It was designed, according to the official brochure, "to 
dramatize city planning—to gain the confidence of a public made 
cynical by utopian Futuramas and the inertia of local politicians.” 
It employed almost every display technique and dvnamic device 
to illustrate how many of the city's physical problems could be 
solved. Lights went on and off, objects moved, bells rang to call 
attention to changes. 4here were humorous cartoons, huge aerial 
maps, a diorama. The appalling extent of residential blight in 
Philadelphia was shown by a statistical display. Visitors could 
also walk into a life-size model of a typical nineteenth-century 
row house which had been rehabilitated. 

To reveal how the decaying old center city would look in thirty 
years if proposed projects and public improvements were carried 
out, there was an animated fourteen by thirty foot scale model of 
center city, with sections that flipped over one at a time to show 
before and after. Among the changes presented were a mall and 
park around Independence 11 all; a series of "greenwavs" linking 
up old historic buildings for pedestrians: even a promenade along 
the Delaware River as originally planned bv William Penn, but 
now also including a modern marina and recreational facilities in 
place of the unused uglv piers. In a matter of minutes, a whole 
section of the city was reborn before the spectators' eves. 

“Lor years Philadelphia had thought of itself as hopeless," cutv 
planning director Edmund Bacon, who helped develop many of 
the plans embodied in tin* exhibit, has recalled. “‘The idea that 
the city could be exciting was an enormous shock." Robert 
Mitchell commented: "The exhibit made people see the citv as 
solvable 4 ." With it, an image was fixed in the public mind. 
(Eventually, the panorama was housed permanently in the city's 
Commercial Museum, where it is kept up to date as changes are 
realized,) 

But the means for implementing tin* exhibit's idea including 
the support of the politicians were far from at hand. However, 
the exhibit gave "Barney" Samuels, who was up for re election 
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that fall, wonderful free publicity as a progressive mayor. (Dem¬ 
ocratic party workers who passed out pamphlets saying “Ramey 
Samuels wouldn’t recognize a plan if he saw one,”" were threat¬ 
ened with arrest.) 

Richardson Dilworth, Samuels’ Democratic opponent, carried 
out a sensational street-corner campaign in which he exposed cor¬ 
rupt practices in one city department after another and named 
culpable politicians. But the city was not yet ready for change. 
Samuels was returned to office with a 100,000 plurality. 

THE PRICE OF NEGLECT 

Soon after the Mayor’s re-election, however, Dilworth’s 
charges were substantiated—ironically, by a committee which 
Samuels had appointed to investigate the feasibility of acceding 
to municipal employees’ demands for overdue pay increases with¬ 
out raising taxes. The gross malfeasances, wastes and inefficien¬ 
cies which the committee found in every city department led to 
arrests, suicides and failings of top city officials and, by the spring 
of 1948, to a Grand Jury investigation. Headlines about munici¬ 
pal conspiracies, scandals and embezzlements wore daily news¬ 
paper fare for many weeks. 

Now the leading businessmen of Philadelphia, who had tola 
ated municipal corruption—most of all because the local private 
economy appeared sound to them—were roused to take construc¬ 
tive action. 

The impetus came from one of the less parochial and con¬ 
tented members of the Philadelphia WASP business elite, Harry 
A. Batten, the urbane, personable and tough-minded president of 
N.W. Ayer and Son, Inc., one of the largest: advertising 
agencies, with headquarters in Philadelphia. In the .summer of 
1948, when the scandals were breaking, Batten, in California on 
vacation, called on business friends there with the idea of con¬ 
vincing them to locate an Eastern office in Philadelphia. Ratten 
had a well-earned reputation as a persuasive salesman. Rut he was 
left without a comeback to the Californian’s charge, one which 
has since become local legend: ’Why come to Philadelphia with 
its stinking water and its lousy politics?” 

The high price of the neglect of Philadelphia by those who de- 
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pended on it for their wealth now came home to him. Back in 
Philadelphia, Batten discussed with several top industrial and 
banking executives the need for creating a better climate in order 
to attract new industry. This nucleus sounded out their peers 
around town about joining in an organized effort; and they in¬ 
vited Park Martin, then director of the Allegheny Conference on 
Community Development, to explain how Pittsburgh's top 
power was working together for local improvement. Appropriate 
fanfare accompanied the announcement on December 16, 1948, 
of the formation of the Greater Philadelphia Movement, another 
key civic organization. 

The CPM was a top power gronp. Its board was to be limited 
to thirtv five men, almost all of them presidents of home-owned 
corporations, men who, as Batten put it, “wouldn't have to check 
back with Papa” before they could act, and whose business inter¬ 
ests would not be threatened by political activity. In general, they 
were WASPs the men who control the city's banks, trusts, de¬ 
partment stores and universities, and, by and large, run Philadel¬ 
phia. But then* was a sprinkling of broader representation, several 
Jews and Catholics, and a labor official. 

Like their counterparts in Pittsburgh, the members of the 
Greater Philadelphia Movement were interested in general com¬ 
munity development. But they recognized that local government 
improvement, starting with charter ieform, had to be their first 
goal 

Another temporary joint citizens committee was formed by the 
CPM, the Young 'lurks and others. In 1949, the state legislature 
was so impressed by the Philadelphians' unprecedented show of 
unity that it gave them what they wanted- the right to draft 
their own instrument of government, instead of having it done 
for them by a committee appointed in Harrisburg. 

A CITY WHITES ITS charter 

“Something comparable to the New Deal has taken place in 
Philadelphia," a leading member of the city's reform government 
observed of its genesis. "There has been a sense of fervor and a 
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concerned who wanted to get rid of slums, the Center Cityists, 
the silk stocking-good government forces, the civil libertarians, 

the home builders who saw raw land out in Northeast. All got on 
the bandwagon.” 

Much of this new civic cohesion and awareness emerged from 
Philadelphia’s new charter. The instrument of citv government 
was not drafted by just the small body of othciallv appointed 
Charter Commission members and their expert advisors. Virtu¬ 
ally all the different interest groups of the city were given an 
unprecedented opportunity to focus their thinking on what thev 
wanted their city to become. The Cheater Philadelphia Move¬ 
ment was largely responsible for bringing this about. The (,PM 
first made sure that Mayor Samuels appointed distinguished citi¬ 
zens, not political hacks, to the Commission, and it then went on 
to organize a Citizens’ Charter Committee. Under the aegis of 
the latter body, some 500 civic groups, ranging from neighbor' 
hood organizations to citywide chapters of national organizations, 
were encouraged to study community problems and make sugges 
tions, which were passed along to the official Commission. As* a 
result, the ideas of many civically concerned groups--the advo¬ 
cates of strong, long-range planning; the businessmen and 
economy-efficiency groups; the human rights constellation of 
Quakers and Jews—were translated into the new instrument of 
local government. 

The nature of the chief executive’s office was a nmrh debated 
question. Some liberals and old-time municipal reformers favored 
adopting the Council City manager plan. But the belief that a big 
city needed a strong elected top executive won out, and the * bar 
ter’s provisions recognized the important job which such a Mas or 
must perform. The charter stripped City Council of its adminis¬ 
trative powers and now vested them in the Major. It also gave 
him great powers of appointment and removal, fnv uf (Vurnal 
approval, so that he could hire the best professional aides and 
give more time to broad city problems A 

* Specifically, the charter gave the Mayor four top-level, high salaried ad¬ 
ministrators, who, with the Mayor, were to make up his Cabinet; a managuu* 
director to be in charge of ten service departments; a director of imam r\ to 
control budgeting, purchasing and revenue function*, a ofv representative- 
director of commerce to promote the city's commerce and industrial develop 
ment as well as handle public relations and ceremonial duties; and a utv 
solicitor. * 
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The nonpartisan Civil Service Commission was strengthened 
and assured a budget to administer a merit system of employ¬ 
ment. A strong Commission on Human Relations was given 
powers to subpoena and initiate investigations, making equal op¬ 
portunity for all Philadelphians in effect a government mandate. 

While the charter encouraged efficient spending, the Commis¬ 
sion made known its belief that the city had not spent enough in 
the past to give voters the quality of municipal service they had a 
right to expect. There had been no guides to spending and virtu¬ 
ally no opportunity for the public to make its voice heard except 
through last-minute pressures. 

The charter altered this by tying together physical planning 
and fiscal planning on a longer range basis. The new Planning 
Commission was required to prepare and make public each year 
its recommendations to the city administration for capital im¬ 
provements. not only for the budget year but also within the 
framework of a six-year program, which was to be revised annu- 
allv. Three members of the Mayor's cabinet were to be members 
of the Planning Commission ami help make the policies that he 
would recommend to City Council, which had the final voice on 
city spending. 

Thus the elected body responsible for spending was to be 
guided by the advice of the officials and body with an overview of 
city needs, goals and resources, and the intention to spend on 
specific* programs would be public knowledge well in advance of 
the Council's decisions.* 

Several vital matters remained bevond the city's control, in 
spite of the home mle charter. 'Flu* state still determined Phila¬ 
delphia's debt limits; an independent board determined assess¬ 
ments; and the school svstem was run by another independent 
board appointed bv twenty out: local judges, an arrangement 
made In the state in the early part of the century to remove edu¬ 
cation from local political ptensures but which also made the 
system slow to respond to new needs. 

* This municipal arrangement would make possible an unusually con¬ 
structor interaction between Philadelphia's citizen organizations and gov¬ 
ernment dming the decision making process. Kach year, for example, tire 
Citizens' Council on City Planning reviews all projects proposed in the six- 
year Capital Program and its analysis is submitted to City Council for use 
in dcpaitmeutal and public hearings. With such public knowledge, Council 
is reluctant to dange programs once scheduled. The charter also mandated 
preparation of a long range rompiehensivc plan. 
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Public participation, public hearings and educational efforts on 
behalf of the charter continued right up until polling day in April 
of 1951. (The charter was even rewritten to make it more under¬ 
standable.) An army of 34,000 got out an unpreeedented 40 per 
cent of the voters, and the charter passed by a two to-one vote. 
The document that emerged was an expression of community 
will and the finest big-city charter in the country. 

A SHORT DISTANCE IN THE 
RIGHT DIRECTION 

The effectiveness of Philadelphia’s fine charter depended, ulti¬ 
mately, on the determination and ability of the city's Mayor to 
make it work. 

The Young Turks had been fortunate in attracting to their 
ranks two slightly older, politically ambitious- men of unusual 
background and rare ability. Without Joseph S. Clark, Jr. and 
Richardson Dilworth, the entire Philadelphia revitalization might 
have failed to take place. 

Clark and Dilworth both came from well to do Republican 
families, graduated from Harvard and Yale respectively, anti, 
during the 1920’s, practiced corporate law in Philadelphia. Dur¬ 
ing that decade, both revolted against their conservative heritage. 
They joined a local Democratic club and became its leading spir¬ 
its. Although the two men were temperamentalh different — 
Clark, intellectual and socially conscious; Dilworth, action 
oriented, pragmatic and more political-they became good 
friends, and during the 1930’s, managed each other's unsuccessful 
campaigns for City Council and State Senate. 

Clark and Dilworth returned to Philadelphia after World War 
II with brilliant records and fresh enthusiasm both for politics 
and local change, but they found little welcome among the togu 
lar Democrats. Active association with the Citizens’ Council on 
City Planning was natural for them, and would prove a very good 
turn for city planning and improvement in Philadelphia. Reform 
was so much in the air by 1947, and the Democrats so down and 
out, that the party sought its mayoralty candidate in the re¬ 
formers’ ranks. Their choice, razor-tongued Dilworth, was unsuc¬ 
cessful. But in 1949, with municipal scandals continuing to dis 
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credit the entrenched Republicans, sizable majorities elected 
Dilworth as City Treasurer and Clark as City Controller in the 
off-year election. For the next decade, the two men were the 
standard bearers for Philadelphia, and the leading local Demo¬ 
crats. However, the fact that they had catapulted to the top 
without a real reform of the party machine itself and change in 
the composition of City Council would prove a handicap to 
Philadelphia’s progress once they were gone. Still, during the 
1950\s they were able to lay basic directions and encourage pat¬ 
terns of civic city cooperation which gave continuity to programs 
well bevond their tenure's in City Hall. 

Fortuitously it was (.dark’s turn to run for Mayor in 1951. Dil¬ 
worth ran for District Attorney and, backed by independent 
voter groups, the two were swept into office by substantial plural¬ 
ities. 

The new charter was to go into effect in January of 1952, 
several days after Clark took office as Mayor. Not only did he 

carry out his campaign pledge to implement the charter; during 
his extraouliuarv hair years in Citv Hall he also laid the indis¬ 
pensable groundwork and style for his city’s revitalization, and 
set standards for progressive administrations in other cities, as 
well. 

A man with deep convictions and forthrightness rare in politi¬ 
cal life, Clark pondered long about the role of the Mayor of a 
great American city. His guiding philosophy, published in Har¬ 
pers magazine several years after he had left City Hall, might 
serve as the touchstone for other elective city leaders. 'Hie bright 
arrav of professional and civic talents Philadelphia attracted and 
nurtured since PHI may well be attributed to his credo. 

A Mayor is not likely to succeed, (dark wrote in this essay, un¬ 
less he also remembers that he is tire directly elected representa¬ 
tive of all the people in his city and that they look to him for 
leadership. He must stav ahead of the crowd, but not so far that 
he loses sight of his followers and they of him. To solve the city's 
problems, the Mayor requires the aid of skilled planners for the 
citv. metropolitan area and region. They must be the best that 
money can lm\\ but “money alone is not enough to attract 
them.’* Often the Mayor must persuade them to enter public 
service at considerable personal loss. “He can do this only if he 
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holds a high conception of the purpose of political leadership. 
Nobody can be expected to follow a mayor with clay feet. . . , 
A good political leader must have the ability to look ahead for 
the best way to the ideal future of his city [and] try to lead his 
community a short distance in the right direction.” 

The Democratic regulars watched with mounting dismay and 
anger as “Gentleman Joe” established the merit personnel system 
rather than giving them long-awaited patronage. Clark hired the 
best people, regardless of party, for the new top administrative 
posts. For administrative assistants, lie appointed Ph.D.'s, and 
told them part of their job was “to help fight the battle for my 
mind.” The GPM members were made close participants. lie 
even kept on as chairman of the Planning Commission WASP 
financier and Republican elder statesman F.dward Ihipkmsou, 
Jr. Fortunately, James Finnegan, the reform minded Democratic 
City Committee chairman, had also been elected president of 
City Council and he was able to keep “the bovs” in line during 
the post-election honeymoon, so that Clark could put many nec¬ 
essary programs into effect. 

The first urgent job was to put Philadelphia’s collapsing finan¬ 
cial house in order. The new administration inherited a huge 
outstanding debt and a seemingly endless catalogue of overdue 
capital improvements. It pushed a $20.000,000 tax increase 
through the Council; cut bond terms form 10 to 21 years; put the 
city on a partial pay-as-you-go basis; and placed a lid on tin- an¬ 
nual amount appropriated for tax-supported loans. The ssstem of 
interrelated fiscal planning and capital programming called for in 
the charter was instituted. 

City Hall was thoroughly scrubbed, street cleaning legul.ui/ed, 
the old gas lamps replaced by electric lights. To improve ueg 
lected streets and other city facilities, a huge $ 110 , 000,000 
capital program was passed. Neighborhoods long ne ;hvted soon 
enjoyed bright, modem playground facilities as the city inaug¬ 
urated a program to bring recreation to all the people. The 
archaic garbage collection system was modernized; an $80,000,000 
sewage collection and treatment system began. New fire stations, 
apparatus and training methods were installed to raise the city’s 
fire rating from the costly classification to which uudmvutets 
had demoted it. ’Hie city also encouraged the arts. It gave money 
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to the great, private Philadelphia Orchestra; supported free sum¬ 
mer concerts at Robin Hood Dell; increased appropriations to 
the Museum of Art and the public library. 

The hostile, dissatisfied Democratic regulars began to under¬ 
mine Clark. He lacked enough power in the party organization to 
prevent them from replacing his reform-minded party chairman 
with an old-guard Congressman, William Green. But Clark's 
popular following was sufficiently great that when the regulars 
sabotaged the vote for an important bond issue or joined with 
the Republicans in an attempt to gut the charter, he was able to 
exert his position to win. Indeed, the best way for the Mayor to 
combat the drag of the machine was to give leadership for a bet¬ 
ter city. 

The manner in which Clark fought for Penn Center affords a 
dramatic example of his concept of leadership and sets the style 
of cooperation between planner and political leader which has 
enabled Philadelphia to accomplish so much. 

In 1953 the Pennsylvania Railroad finally kept its 1925 promise 
to vacate its little-used Broad Street station next to City Hall. 
Removal of the station and tracks would open up four blocks in 
the city's business-civic center. Edmund Bacon was now execu¬ 
tive director of the City Planning Commission, and since the 
Greater Philadelphia Exhibit, he had plans for the day that the 
hideous “Chinese Wall" came down. His great fear was that the 
exceptional potential of this heartland site, the first major rede¬ 
velopment downtown, would be frittered away on a piecemeal 
basis since the real estate was privately owned and the city had 
no legal control over it. 

Bacon set about “injecting into the public’s mind" his image 
of Penn Center, the name he had for the development that he 
visualized on the cleared site. To provide Bacon with a public 
platform to launch his design proposal, the Citizens' Council on 
City Planning and the Chamber of Commerce gave a luncheon. 

By its openness, unity and beauty, Penn Center was to serve 
as a tangible symbol of a new kind of city. One of the projected 
Center's main elements was a street-level pedestrian mall extend¬ 
ing four blocks from the suburban stations and new garages at 
the area's far end. This esplanade would lead the commuter 
visually as well as by foot toward City Hall and other center city 




. 33 2 : CITIES IN A RACE WITH TIME 

destinations and encourage pedestrian cross-traffic as well. On the 
street level Bacon proposed three office buildings rising on stilts 
to allow uninterrupted views and maximum sunlight on the mall. 
Underneath the mall there would be another pedestrian con¬ 
course to the railroad station, lined with shops, restaurants, a skat¬ 
ing rink and other places of amusement, and a sunken open cen¬ 
tral plaza with staircases between the two levels. 

The citizens were receptive to the plan; the Mayor was enthu¬ 
siastic. The Pennsylvania Railroad promised to study it. But soon 
it appeared that the company was going to make deals on sepa¬ 
rate parcels. Mayor Clark threatened the line with condemnation 
of the site should rebuilding plans be unacceptable to the city. 
He also appointed a Citizens’ Advisory Committee to keep 
Bacon’s design clearly before the developers. 

When construction began in the winter of 1954, however, it 
appeared that the underground concourse was to be abandoned. 
The New York developer selected by the Pennsylvania Railroad 
for part of the site was refusing to provide sufficient ceiling 
height in the basement level of his buildings to allow for this im¬ 
portant unifying element. 

Mayor Clark, although battling for his politieal life against the 
charter gutters, threw the full weight of his office behind his 
planning director. Clark summoned the private developer, the 
railroad’s real estate consultant and Bacon to his office, and do 
livered a lecture on the proper development of center eitv. A 
compromise was promptly worked out, and several months latet 
the railroad announced that it would develop the entire under 
ground concourse itself. 

THE HARD GUTS OF IT 

“People take pride in the ‘spectaculars’—the center city re 
building projects like Penn Center,” Clark commented from the 
perspective of Washington after several years in the U.S. Senate. 
“But the hard guts of it is finding poor families a decent place to 
live.” 

Clark did not start out with a special concern for better lions 
ing; nor did the new charter centralize scattered renewal pm 
grams—slum clearance, housing, redevelopment, ctttle enforce 
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ment Rut among the people “fighting the battle for the Mayor's 
miner* were several who were concerned with the problems of 
shelter, and Clark’s own experience in office had already involved 
him in it. 

In 1948, Clark used his power as Controller to appoint two of 
the Public Housing Authority's five board members (the Mayor 
appointed two others) in order to improve that racketeer-run 
body. One of his appointees. Waiter Phillips, was largely respon¬ 
sible for the Authority dropping its politics dominated method of 
selecting architects and personnel, and making good design and 
neighborhood orientation indigenous to Philadelphia's public 
housing program. 

When Clark became Mayor, he named as City Solicitor, Abra¬ 
ham Freedman, who had written Pennsylvania's redevelopment 
statute, served as legal counsel to the Philadelphia Housing Asso¬ 
ciation, and had been a Young Turk. Freedman proposed that 
Clark establish the new post of Housing Coordinator, to bring 
into one person’s hands the scattered lines of the various shelter 
programs, some of winch were run by independent authorities, 
others by city agencies. Clark appointed his executive secretary, 
William Rafsky, a former labor union research director, to this 
top new city post. 0 lie named to the board of the Redevelopment 
Authority another Young lurk, Dorothy S. Montgomery, an ad¬ 
vanced, nationally recognized thinker in the field who was also 
managing director of the citizen housing association. Planning 
director Kdmund Bacon was also shelter oriented, having trained 
as an architect ami served for a time in a public housing agency. 

Influenced bv its* distinguished local planners and concerned 
citizen organizations, and enabled by the state's early and flexible 
redevelopment statute, Philadelphia was one of the first cities in 
the country to become active in programs for redevelopment, 
housing rehabilitation and neighborhood conservation. Not only 
did it pioneer significant new approaches to using the tools; many 
of its special concepts and experiments influenced national legis¬ 
lation. 

In the late FMO’s and FKO's, before urban renewal, the 
“Philadelphia approach” made* that city a national favorite of 
planners, architects and housing reformers. Philadelphia's ap- 

* The C ‘ouulhmtor \v;ts also made a mrmbri of the Mav<n\s Cabinet. 
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proacli to slum areas combined rehabilitation of home's ami small- 
scale clearance within single project areas; it emphasized preser¬ 
vation of neighborhoods and their institutions, and designed new 
housing to blend with the neighborhood’s scale. It showed a con¬ 
cern for people and planning with them, mixing income groups 
within projects; even an awareness of the racial implications of 
new programs. It was a marked contrast to Robert Moses’ New 
York formula of total clearance and high-rise building, as much 
in concept as in quality and quantity of results. 

Philadelphia’s renewal planners were also distinguished for de¬ 
veloping concepts to guide their programs, for their ability to 
articulate and evaluate these. Their first operating theory was 
that if one worked from within the city’s bad slums, clearing the 
worst first, the islands of good new housing would stimulate pri¬ 
vate rehabilitation in surrounding areas. Unfortunately, this 
theory did not work out in practice. The areas cleared were too 
small to change the slum environment, and the Redevelopment 
Authority could not get private investors to sponsor housing in 
such badly deteriorated neighborhoods. 

At East Poplar, the city’s first redevelopment venture, the city 
had to act as sponsor of the initial housing development, Perm 
Towne, using special state financing to lower rentals to the 
middle-income range. In spite of the lowered cost and wall 
designed new housing, families that could afford the rentals pre¬ 
ferred not to live in the midst of blight. A vacancy ode oi It) to 
12 percent endangered Penn Towne’s financing for many years.* 1 
Moreover, poor families dislocated from even the small clearance 
sites crowded into nearby houses that had been slated for volun¬ 
tary rehabilitation (the problems of rehousing were far greater 
than anticipated). Thus, new slums were formed in the vicinity, 
and the cost and extent of eventual clearance rose. 

In a widely studied experiment, also in the East Poplar project, 
the Redevelopment Authority helped the American Kncmls’ 
Service Committee acquire a block of slum housing adjacent to 
Penn Towne which the Quakers were to help reconstruct with 

* Parts of East Poplar and several other early clearance projects have still 
not been rebuilt for lack of publicly assisted programs desumrd to build 
housing priced for the middle and lower-middle market; there is also a hfh 
vacancy rate in reasonably priced housing out of slum areas. ’ 
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cost cutting “self help.” This was the first attempt in such co¬ 
operative rehabilitation, and photographs of the end product, 
with its bright, clean apartments, inner court and play area were 
widely reproduced and admired. The self help techniques ap¬ 
pealed to many, as did the fact that both Negro and white fami¬ 
lies lived in the eighty eight unit private project. But even though 
costs were reduced by the Title I write-down and by residents 
doing much of the rehabilitation work, rents were still too high 
for the original slum tenants. The public expenditure was so out 
of proportion to results achieved that the Redevelopment Au¬ 
thority and Friends abandoned plans for similar efforts. 

'Hie ciiv also cooperated with realtor initiated efforts to spruce 
up some slum blocks by closing off and cleaning back alleys and 
then joining the backyards with communal gardens and play 
areas. Here, too, the results were pleasing. Unfortunately, these 
bite size projects soon reverted to their former deteriorated con¬ 
dition. 

In still another unusual and pioneering step, the Redevelop¬ 
ment Authority acquired site's in the Hast Poplar project: for the 
Public Housing Authority, thus reducing the project develop¬ 
ment costs. This step allowed the Authority to build low rise 
housing, for families displaced b\ slum clearance at the relatively 
low densities Philadelphians eonsidcr suitable for family living. If 
the public housing project had to absorb the full costs of slum 
acquisition and clearance, the inevitable alter native would have 
been tire hpieal high rise projec t which was so unpopular locally. 

'Plus kind of cooperative undertaking was later repeated. I 11 
fact, it appeared necessary to use redevelopment cleared slum 
areas if such projec ts and high rise* ghettos were to he avoided. 

Hum though the city's public housing projects were legally 
integrated, census figures showed that the number of white fami¬ 
lies eligible by income for public' housing had declined by dO per 
cent between PMU and l^sU, while Negroes, who formed a stead¬ 
ily gtowing proportion of the city’s population as well as of the 
families being dislocated by slum clearance, had increased by that 
amount. But (atv ( amneil was increasingly unwilling to give its 
necessary approval to open site's for public housing, as urged by 
citizen groups, since* such undeveloped land was located in white 
neighborhoods where* there was heavy pressure against it by prop- 
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erty owners. With some of these problems in mind, the Redevel¬ 
opment Authority under Clark gave top priority to a project for 
reclamation and development of the last substantial area of open 
land in Philadelphia, the partly swampy 2,000 acre Kastwich area 
in the southwest corner of the city, which could be developed 
without homebuilders’ opposition. 

Despite these noteworthy efforts, it was obvious that dunis 
were spreading faster than they could be cleared and that the 
problems of relocation added to them. People in positions of 
responsibility believed that many more facts were needed to 
assess the actual nature of the slum problem and its dimensions. 
Housing Coordinator Rafsky determined that a full scale study 
should be undertaken, leading to the establishment of priorities 
and alternative approaches to the Central Urban Renewal Area 
—the planners’ name for the inner city district where the citCs 
worst housing was concentrated. Mayor Clark, won from City 
Council a $50,000 appropriation to underwrite the studs. He also 
directed the Planning Commission to prepare the long tangc 
comprehensive plan called for by the charter so that future 
developments in the city might be suitably related to one 
another. 

At the end of his four years in Citv Hall, late in Id's, Clark 
felt far from having come to grips with Philadelphia's underlying 
problems. But he had run for office as a one term onlv candidate, 
with the understanding that Dilworth could run for May* n.-\t. 

Clark had initiated major pioneering studies—one on urban 
renewal, another on urban transportation—but the facts and 
proposals were emerging from these studies just as his term drew 
to a close. His City Representative, Walter Phillips, had, as di 
rector of the city’s commercial promotion, looked into tire farts 
behind Philadelphia’s slipping manufacturing base. (With uu 
employment running 6 to 7 per cent, the city was officiallv dr 
clared a “labor surplus” area.) Phillips also hail some unexpected 
answers and a promising proposal for countering the trend. But 
the Mayor had not been able to push Phillips’ proposal tlmm.yh 
City Council. Nor had Clark taken on the Democratic machine 
in that one good knock-down, drag-out fight for local contml of 
the party which he had promised himself-for he and others 
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feared that the machine could be the Achilles heel of the city's 

future progress. 

But Clark had taken the city that ‘‘short distance in the right 
direction/' and now it was Dihvorth's turn to try for Mayor. In 
1956, Clark took a long shot at realizing his life-long ambition of 
becoming a United States Senator and, despite the Eisenhower 
flood in Pennsylvania, he won. 

It would he up to Dihvorth's administration to implement the 
new approach and set of priorities emerging from the study of 
the Central Urban Renewal Area, as well as the radical solutions 
for dealing with the citv\s mounting vehicular traffic recom¬ 
mended bv the Urban Traffic and Transportation Board ap¬ 
pointed bv (dark. 'The new administration, as it developed, 
would also have to harness the eonnmmity’s business power to 
work with the planners in order to fill in and renew the dough¬ 
nut’s hollow— Philadelphia’s center city. 


FILLING IN THE DOUGHNUT 

Philadelphia had ennnuous untapped potential in its decaying 
old citv, the two mile long rectangle between the bends in the 
Delaware and SchmlUlt rivers winch was Penn's original “green 
countrv town.” 'The intimate scab* of the old buildings and nar¬ 
row streets; the handsome architect designed eighteenth and 
nineteenth ecniiuv homes now disfigured by grime, stucco and 
eommeicial use, or maned by internal misuse as lofts and room¬ 
ing houses; the* city's great museums, symphony, universities and 
other cultural institutions located there or nearby—together 
these* held the promise* of a kind of urban environment rarely 
possible* in contempmaiy American cities. 'The neglected eastern 
end of the* city also contained much of the United States' colo¬ 
nial heritage. 

But onlv an exceptionally devoted urbanite would remain, 
much less settle*, in the midst of the blight which had immersed 
much of renter citv. Even the elegance of the Rittenhouse 
Square area, last of the quadnmts of Peuu\s original city to be 
built up, and the one residential ucighhothood that held its own, 
was tineatened by commercial zoning variances which were eat- 
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mg into the area. South of the Square, toward the Sehmlkill, 
there was a jumble of parking lots, lumberyards and other low- 
grade, non-residential uses mixed in with deteriorated old town 
and carriage houses. 

Still, a drift back to center city during the immediate postwar 
years was evident in that area. A remarkable house hv house, 
block-by-block rehabilitation by new owners who bought and 
fixed up old houses was slowly pushing back blight and shuns 
south from the Square. The new trend was encouraged by efforts 
of the Center City Residents' Association, which formed in l‘J(6 
to prevent further erosion of the area by non residential zoning 
variances. The Association was assisted by the Zonin'; Alerting 
Services provided bv the Citizens’ Council on Citv Planning to’ 
inform subscribing members of appeals to the city for variances 
from official zoning. But until 1952, the city administration did 
nothing to support such voluntary improvement efforts. 

A typical result of previous regimes’ neglect was hitler Square, 
a so-called park in the Rittenhousc Square neighborhood, which 
had become a mudhole inhabited by drunks and erupts bottles. 
After Clark’s election, his Recreation Department responded to 
the request of the Center City Residents’ Association tor the 
park’s rehabilitation. Before long, mothers were wheeling baby 
carriages to this new oasis. 

By 1956, the Association had 1,000 dues paving members, and 
private mortgage money was available to the'area for old house 
restoration as well as for new home construct ion for the first turn- 
in decades. After the State Highway Department was persuaded 
by the city to place the route of its projected crosstowu express 
way a block further south—according to citv instead of state 
plans—thus assuring prospective home purchasers in that -.trip 
that their fix-up efforts would not be in vain, a new wave of re 

habitation and home building activity was set off almost within 
weeks. 

On the opposite, southeastern end of the rectangle, however 
far more herculean efforts and tremendous public assiq.ua e were 
required to bring back the eighteenth century citv into suitable 
modern use. 

Tlie first breakthrough there took place in 1949, when a long 
struggle headed by Judge Edwin C). Lewis to get federal help in 
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rescuing Independence Hall from the surrounding grime and 
honky-tonk was finally won. 'That year Congress authorized the 
National Park Service to make the Hall and its vicinity, which 
contained other buildings of historic significance, into a national 
park and shrine. The Commonwealth of Pennsylvania agreed to 
undertake a threeTloek clearance north of the Hall to provide a 
mall leading to the great landmark. As the rot slowly disappeared, 
historic houses near the mall and park began to be visible. 

Next; Harry Batten, organizer of the Greater Philadelphia 
Movement, became concerned with the condition of Washing¬ 
ton Square, onto which the offices of N. W. Ayer and Son, Inc. 
faced. The neglected Square, also a cemetery for Revolutionary 
soldiers, had deteriorated and now collected bums and perverts 
who flightened secretaries coming to and from the offices. Batten 
persuaded neighboring businessmen to contribute to a $250,000 
fund tor refill lushing the Square. 

Then Batten attacked the menacing blight of Dock Street, the 
inefficient, obsolete and indescribable insanitary 17 5-y car-old pro¬ 
duce and meat nun bet which spraw led over several blocks to the 
east of his office, near the Delaware River. The market was lo¬ 
cated in an area called Society 1 liil—so named for the Free Soci¬ 
ety of Traders whic h helped William Penn promote and settle 
the cutv and Commonwealth. Now' the old market was a health 
hazard, eteated tenible traffic jams in the area and attracted un¬ 
desirables. 

Batten rallied the Cheater Philadelphia Movement and other 
groups neeessarv to his new cllort. Another site for the market 
was found on a then disfigtuing city trash dump three miles 
away. 'The U.S. Department of Agriculture agreed to prepare 
plans for what Batten envisioned as the world's most modern 
food distribution center. The CPM set up a separate nonprofit 
organization to build and nm the new faeilitv, and in 1956 
Batten won a $17,000,000 commitment from the city to buy and 
prepaie the* laud at the new location for development. This vic¬ 
tory required the city to make a substantial revision in its capital 
program. (l Htimatelv, the new' Food Distribution ("enter at¬ 
tracted yCgHHUHlU in private investment and paid back the city 
outlay with a $ 2 , 000 , 001 ) tax increase.) 

Planning, director Bacon ducked over these promising occur- 
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rences like a mother hen, giving pushes here ami there to ad 
vance plans for reviving the Social Hill area; he first helped for¬ 
ward these plans in the 1947 Panorama, hut they had taken shape 
in his mind as far back as 1932, when he wrote his architectural 
thesis at Cornell University on plans for Philadelphia's center 
city. 

Since the passage of the Housing Act of 1949 , the vear lit? be¬ 
came planning director, Bacon had urged use of federal Title 1 
funds to help restore colonial Philadelphia as the residential 
community envisioned in the exhibit. But the Redevelopment 
Authority, failing to find builders and bankers who would invest 
in such an obviously deteriorated area, did not even put the 
project up for bid. “Everyone thought the idea was screwy." Ba¬ 
con has recalled. “Most respectable people hail moved away." 
Yet Bacon, who lived with his family in the Rittenhouse Square 
area, kept stressing center city living. He also kept pushing city 
departments to build greenways to connect the historic old 
buildings as they emerged. When he found a wealthy potential 
old-house buyer, he would take his prospect on a tour of the 
colonial eastern end of the city. As the various crusades touched 
off sparks of interest, a few old-house buffs did buy (though not 
necessarily move in). But the lack of broad public powers to tie 
efforts together made the total effect miniscule. Moreover, the 
original redevelopment approach was not the right instrument 
for Society Hill. 

In 1956, the city finally focused its powers arid resources ou the 
renewal of the old center city—for several reasons. 

One motivation was the assessment of the mitral teurwal area 
situation conducted by the Redevelopment Authority’s planning 
chief with the Planning Commission. Their study led to a m mu' 
mendation by the Development Coordinator (Rafskv’s new tak¬ 
as city activities in his area broadened under Dihvorth | that slum 
clearance be virtually shelved for the present, and that a dilimait 
set of programs be initiated. 

Practical economics as well as human considerations made this 
change appear advisable. The CURA study showed that thirty 
one of the city’s thirty-six most deteriorated inner t itv tia< ts were 
heavily occupied by Negro families whose average iii.oiiu-, u ro¬ 
under $2,000 -many too poor for even the small mimbrt of pub 
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lie housing units. Until 1956, the city’s Title I activities had been 
centered in this area, physically the worst and most densely popu¬ 
lated part of the city. But until opportunities for Negroes im¬ 
proved, or new housing tools became available, the clearance and 
redevelopment of their neighborhoods would spread slum condi¬ 
tions and not improve housing conditions significantly. Further, 
the total cost of clearing the city’s badly blighted neighborhoods 
and its 118,000 seriously substandard homes was estimated to be 
$1,000,000,000, a sum completely beyond the city’s capacity, even 
with federal Title I aid. (Redevelopment, until 1957, received 
only an average of $900,000 cash per year plus non-cash facilities 
in the city’s capital budget.) 

The 1954 Housing Act made a more balanced kind of program 
possible, and the assessment of the city’s varied needs made a 
shift to a new and broader tack advisable. Development Coordi¬ 
nator Rafsky proposed a new policy (formalized in a 1957 public 
statement under which the city would concentrate funds avail¬ 
able for renewal—increased to $3,000,000 of capital funds, in 
1957—on three main areas: conserving slipping but savable neigh¬ 
borhoods bordering the inner-city slum district; shoring up the 
city’s huge but slipping investment by enhancing center city as a 
residential and commercial area; and strengthening its economic 
base through industrial and institutional programs. Capital funds 
were reallocated accordingly. 

A SURPRISING ALLY 

But the final drive for official center-city action was sup¬ 
plied by the new chairman of the City Planning Commission, 
banking and realty tycoon Albert M. Greenfield. 

Until Dilworth’s election, Greenfield was the one powerful 
local business figure who had not become involved in the city’s 
revitalization. He had owned, or brokered, at one time or an¬ 
other, half of Philadelphia, and had vast holdings in department 
stores, office buildings and hotels in downtown Philadelphia as 
well as other cities. He was a director of Philadelphia’s Yellow 
Cab Company, and board chairman of the Philadelphia Trans¬ 
portation Company. Greenfield was also a philanthropist of broad 
civic interest, and as an active member of the Urban Land Insti- 
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tute he had exceptional knowledge of urban redevelopment. But 
partly because of a bitter depression-time feud he had had with 
the city's WASP-Republican bankers, Greenfield was not a 
member of that exclusive power fraternity whieh largely conn 
posed the board of the Greater Philadelphia Movement. 

However, Greenfield was a Democratic National Committee¬ 
man and a top money raiser for the party locally, and he had 
generously backed Dilworth's try for City Hall. The Mavor elect, 
shortly after his victory, named Greenfield as head of the Plan¬ 
ning Commission. Bacon nearly resigned as planning director on 
learning of Greenfield's appointment. (Greenfield had been re¬ 
jected as a developer of Penn Center because he wanted to over 
build.) But he found in his new chairman a powerful ally who 
would give his special genius much broader scope, 

Greenfield divested himself, technically at least, of his major 
realty holdings. He then quickly justified his appointment hv per¬ 
suading the City Council (whose majority of regular Democrats 
were hostile to Dil worth) to increase the budget of the planning 
department by more than half, to over $500,000 aunuallv, i Much 
of this was needed to hasten completion of the eomprehenshe 
plan and then prepare the district plan for center city.) He also 
persuaded City Council to raise annual tax supported capital 
appropriations from $21,000,000 to $25,000,000, to allow 
$4,000,000 more for renewal. 

Rehabilitation of old Philadelphia, an area winch he, unlike 
Main Line Philadelphia WASPs, knew intimately from child 
hood, had been a special interest of Greenfields for years. Hr, 
company’s holdings were concentrated in the eastern half of oen 
ter city as were those of the huge city-administered (braid 
Trust and other old major downtown property holders •and, like 
theirs, were in serious trouble. Greenfield held that if the leg 
hotels and department stores were not to go under, and take with' 
them the core of the city’s tax base, people would have to live- 
near and use these central facilities. Such people should he those 
best able to patronize the shops and the city's cultural insti 
tutions—people with incomes of $10,000 or moie. The Georgian 
houses m the Society Hill area appeared to offer the cachet that 
would draw back affluent homeowning Philadelphians--if the 
general area improved. 
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But Greenfield considered the housc-by-housc and spot-clear¬ 
ance approach to reviving center-city living as impractical and un¬ 
likely to succeed. “The reason nothing is moving and nobody has 
bought down there ” he said, “is because nobody has been given 
a guarantee that his investment will be protected and the climate 
of the whole area improved.” The expanded provisions for neigh¬ 
borhood renewal and selective clearance under the 1954 Federal 
Housing Act made such a public guarantee possible, since an offi¬ 
cial plan would make sure that all necessary improvements were 
carried out. Greenfield believed that the entire 1,000 acres south¬ 
east of Independence Hall, an area that formed one quarter of 
center-city Philadelphia, should be certified for urban renewal, 
with an overall plan to guide and insure the revitalization. 

Mayor Dilworth was enthusiastic about the ambitious pro¬ 
posal. His first public act in office was to issue a directive to the 
City Planning Department to proceed with detailed plans for the 
renewal of the Society I lill area, a project which became known 
officially as Washington Square blast. Soon thereafter Dilworth 
announced that he was going to move to build a new $150,000 
home on Washington Square. 

MAKING PLAN'S IIAITLN 

The enlarged field of public action in ('enter eitv made possible 
the lealization of a number of Paeon’s ideas. Bacon was an un¬ 
usual kind of executive diieetor in American eitv planning, one of 
the few tiained in urban design. Pei haps the ratilv of such talents 
can be explained hv Ament a’s manner of building cities, which 
has not cirated a demand fm (mining in this discipline. 

Bacon, although hist an architect, sought out his advanced 
training and gained his philosophv of the city from Kero Saari¬ 
nen. the gnat Finnish bom architect designer, at Cranbrook 
Acad* mv in Michigan. < )ne of Saarinen’s seminal concepts was 
that the design of tin- eitv was the iclatinuship of form and space. 
He taught that “Design is not a building, but an environment. 
The cits 1 is the unit. You must forever extend the design." I 11 Ba¬ 
con’s c\e the scpaiate pails of the eitv are a 1 wavs seen in relation 
to eac h other and as a continuum of the whole. Ilis desire to 
woik with what exists, and to combine old with new rather than 
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raze and rebuild, have made him an ideal urban renewal planner, 
Market- and research-oriented fellow planners have viewed with 
skepticism his almost dogmatic belief in the power of a visual 
image and improved city environment to alter people's livmg 
preferences and even to affect business location decisions. In the 
long run, however, Bacon’s embracing vision of center citv and 
his unfaltering pursuit of its realization were indispensable to 
Philadelphia’s renewal. But even with official renewal ceitific.n 
tion, support of the Mayor and his Commission Chairman, lie 
con’s planning ideas depended on many other participants fni 
their execution. 

Society Hill was the most complex and demandin': project that 
Philadelphia had yet contemplated. It soon became app.uent 
that fitting together the myriad, intricate elements of public and 
private actions and investments was beyond the scope of any ex 
isting local agency. Greenfield believed that a uunpmtit leader¬ 
ship organization of bankers and businessmen with a stake in 
downtown was required. This body could interest and wotk with 
local or out-of-town investors who didn’t know the citv. helping 
them through the arduous course of renewal, and act as rcfcice or 
intermediary with the city and other public agencies. If necessary 
it could even be the redcvclopcr. (The city's public agencies had a 
poor record of attracting private investment.) Kqtullv impottant 
to the project’s execution, such a body could outlast the emreut 
city administration and give continuity to this lung t.utge dev el 
opment. 

Development Coordinator Rafsky agreed that siuh a group 
would be very useful, and the Greater Philadelphia Movement 
endorsed the proposal. But despite its elite menibei Jup. the 
GPM was not the right group to take on the job. Its mode of 
operation was to get in and out of projects or to spin oti new 
bodies to handle specific development jobs, as it did for the Food 
Distribution Center. A new organization was required to take on 
this long-term assignment, and to bring Greenfield and the GPM 
under the same tent. 

Philadelphia is accustomed to old money and slow motion. 
Greenfield, a self-made multimillionaire then neaiiui; seventy, 
had yet to leave his permanent mark on his citv. Fouuatiou of 
the new civic body became his mission. He talked at length tu 
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every top industrialist, banker, merchant and businessman, to 
win personal and financial commitments. He could be lyrical 
about the project’s significance to "this beloved city—this plot of 
one thousand acres that combines all that civilization has to 
offer/’ But he could get down to economic realities quickly. Re¬ 
tail sales on Market Street, the main shopping area, had fallen 15 
percent in the past eight years, even while the region had grown. 
The Society Hill project would be only the first step in a compre¬ 
hensive plan. He told the banks and insurance companies that 
carried the mortgages on the stores and buildings in the area that 
they would he the long run losers if downtown withered. 

He was questioned endlessly about feasibility. Would people 
really live downtown? When Greenfield said yes, he was neither 
an urban designer putting the wish before the fact nor an 
economist making long range projections based on current 
trends. 

The < )ld Philadelphia Development Corporation was formed 
in Mav PR'6. \\ illiam Day; chairman of the First Philadelphia 
Hank ami Tmst Company, one of the eitv\s oldest banks, was 
“dragged in’' (as he put it) by friends to serve as the new organi¬ 
zation’s chairman. The city’s elite in business and finance be¬ 
came members of the new privately supported ($100,000 an¬ 
nual budget) body whose job was to bring hack the old city. 

The ()PDC was also iuipoitant as the first new “Philadelphia 
kind” of organization, one which had the joint participation of 
top citizens and officials. Its hoaid of directors also included the 
Mayor, the president of City Council and several key members of 
Dihvoith’s cabinet, as well as some civic and labor representatives 
and two naive!sits presidents. 

Greenfield next set out to get Pitlslnugh Mavor Drwrence’s 
valued light hand man, John P. Rubin (past head of the Com¬ 
monwealth's Department of Commeiec), to he the OPDC’s 
executive*, offering him an annual salary of $3^000- one higher 
than received bv any Philadelphia official, A tug of war ensued, 
but ( heenhrld won with the atgumrnt that Robin (who had di¬ 
rected Pitisbtngh’s pioneer project, Cateway (’enter, as executive 
director of the* ah’s Redevelopment Authority) should not he 
denies! this “unique opportunitv" to make a contribution to his 
time. Be fore long the Pittsburgher was applying his native city’s 
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free-spending, do-it-now style of action to slow nun ing Philadel¬ 
phia's renewal timetable. 

Robin had the knack of being able to coordinate, without 
watering down, private and public interests, and of putting to* 
gather big deals without overlooking important though small dm 
tails. He could also move municipal bureaucrats o li dead cut ter 
with such tact that few were aware he was doing it, Pihvurth had 
Robin join the Mayor's cabinet. 

His outside entrees were also useful The Commonwealth of 
Pennsylvania soon allocated several millions from its general 
funds to advance by ten years' time the completion of Indepen¬ 
dence Mall, the spine of the huge areas rehabilitation. Another 
million was given by the states Highway Department to hasten 
the planning along the riverfront of the projected 1 Via ware 
Expressway, one leg of the projected inner city highway loop. 

The Old Philadelphia Development Corporation's official ca¬ 
pacity was that of consultant to the Redevelopment AuthuuH on 
the Washington Square East project, and its first job was to find 
a developer. When plans for the first 127acre portion of the 
renewal area—which included the clearance site of the old 
market—were ready, Robin arranged for the Oil HI to giu* a 
private luncheon for 200 of the city's elite anti New Yolk's 
William Zcckendorf, president of Webb and Knapp. 

That morning Zcckendorf had toured the deteriorated area 
around Dock Street Although the old market was still m opera 
tion, he saw enough of the area's potential in a few mmuftw to 
announce that he would take over the entire 127 juc puvatc 
redevelopment. With Zcckendorf so interested, however, the 
Philadelphians (who had so recently worried about \\bcthei the 
project was salable) decided not to turn over the dh’s most 
hallowed ground to the first or the highest bidder. Robin began 
seeking out other developers. Meanwhile planning duet tor Ed¬ 
mund Bacon prepared the ground rules for a new kind of com¬ 
petition for redevelopment sponsorship to insure the vnv best in 
design. 

Both Robin and Bacon had been disappointed in the results uf 
their first essays into large-scale redevelopment. At I Van Center, 
the city had saved the unifying concourse but had been muble to 
prevent the early developers from putting up umnd.me buddings. 
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The mediocrity of the first stage of the new development dis¬ 
satisfied many Philadelphians. Robin, looking back at Pitts¬ 
burgh’s Gateway Center, felt that more attention should have 
been paid to architectural considerations at the start so that 
better results than the first three passable but unexciting office 
structures could have been achieved. The whole process was so 
new and complex that they had only worried about the perma¬ 
nent product later. (Subsequent structures in both cities’ de¬ 
velopments have boon superior.) 

Profiling hum these experiences. Bacon and Robin determined 
that design excellence should be an integral part of this prestige 
project from its inception. The Planning Commission’s new 
chairman (Greenfield had retired) was Holmes Perkins, dean of 
the School of bine Arts at the Universitv of Pennsylvania, and he 
agiccd that design was important, as did the Mayor. 


RARE OPPORTUNITY AND CHALLENGES 

Re creation of the Society Hill area under the control of an 
official urban icnewal plan afforded a nue design opportunity. 
The piojei t, as the plauueis saw it, also presented a unique set of 
challenges. < hie was how to graft parts of an exciting modem city 
onto the ofil foundation without over whelming it; another bow 
to preserve the historic values and enhance the* intimate scale of 
the eighteenth ceutuH buck low house's, the C Colonial structures 
and nanow cobbled sheets without transfonning the whole area 
into a deadly museum. 

If the renewal was successful, tlit* area would be a major at¬ 
traction for tminsts and ofln a contemporary residential environ¬ 
ment of high quality that would attract and hold people of 
means. To at eouiplish both aims, it was necessary to salvage and 
restore as main of the colonial houses as possible, pteferably by 
persuading present owners or new purchasers fo finance histori¬ 
cally accurate exterior renovations according to standards set by 
the renewal plan. 

New apartment houses were to be part of the plan. 'The first, 
strategic group was to be fixated on the site of the ofil Dock 
Street market at t lie* eastern end of the project, over looking the 
Delaware River. As Baron conceived the high rise apartments, 
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they should offer both immediate visual contrast with their sur¬ 
roundings and visual connection with far-off landmarks such as 
baroque City Hall, center city's highest point, where William 
Penn's statue stood watch over his city. 

It was important that they not wall off the riverfront, which 
was to be re-created for the public as Penn’s Landing with a 
promenade, skating rink, restaurant, marina and marine museum, 
after the decaying piers and obstructing industrial structures were 
removed. The design solution was for three tall, slim towers 
instead of conventional bulky slabs, an idea originally tossed oil by 
William Zcckendorf. New townhouses, adjacent to rehabilitated 
old homes, would complete the first part of the development. 

To enable developers to hid for sponsorship on the basis of 
such a demanding concept, it was necessary to provide them with 
more than the usual set of re-use specifications and limitations 
provided in a redevelopment project-space to be provided, 
number of dwelling units, limitations on land coverage and 
density of people per acre. Consequently, the Planning Conn 
mission retained a team of consulting architects to develop a 
schematic three-dimensional model that set forth the design 
principles the bidders should aim for, and visualized the relation 
and scale of the proposed new structures with existing ones. 

For the first time in the country, a Title I project award was to 
be made on the basis of the intangible and ultimately subjective 
criterion of “best design proposal.” love developers, four of them 
from out of town, accepted the exacting terms of Philadelphia's 
design competition; among them they spent $ 260 ,UUU for five sets 
of proposals on the initial residential redevelopment for this 
$50,000,000 renewal project. 

When the proposals were all submitted, the city’s leadin'' 
men—the full board of the Old Philadelphia Development 
Corporation, the members of the City Planning Commission and 
of the Redevelopment Authority—met at five separate three ■ 
hour sessions to weigh the merits of each design, as well as the 
financial position of its sponsor, in order to select the winning 
bidder. There were sharp disagreements and heated debates 
about the esthetic merits of each, especially as several proposals, 
including one from ten local builders, differed markedly from the 
official design concept. But these sessions advanced the education 
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in and the commitment to urban esthetics of Philadelphia's 
political and business power. 

The project area was finally divided in half and the award 
given to two different New York developers, one headed by Seon 
Pierre Bonan and the other by Zeekcndorfs Webb and Knapp. 
Zeckendorfs architect-planner, Ieoh Ming Pei, who designed the 
winning towers, was given charge of the overall design. The de¬ 
velopers agreed to the further condition, placed on them by the 
Redevelopment Authority, that they spend one per cent of their 
construction outlay on landscaping and art works.* 

Aware that ultimate performance can differ from advance 
promises and that “practical” 1 reasons may water down original 
plans, the OPDC and Redevelopment Authority appointed a 
Board of Design to make sure that the agreed upon design con¬ 
cepts would actually be carried out. 

Not surprisingly, construction costs soon mounted beyond 
original calculations, due to the need for additional foundation 
pilings. Furthermore, the towers could only accommodate eight 
apartments to a floor, which raised per-unit costs. (Robin com¬ 
mented about this: “Architects say good design is as cheap as bad 
design. But it isn't true/’) At the end of a year Webb and 
Knapp announced that it would require $10 more per month in 
rentals than the local insuring office of the Federal 1 lousing Ad¬ 
ministration recommended, if the project were to be “econom¬ 
ically feasible” for the firm. But the MIA did not believe that 
the* apartments could command the additional rentals, and it 
refused to give a full moitgage commitment based on returns 
from the larger sum, 

Basic to the FI LYs conservative position was the location of 
the new apartments. They would he very far removed from the 
established residential district of center city; they were also 
separated from the main downtown commercial area by almost a 
nulc of umvhabilitatcd houses, slums and commercial blight. 
When the whole renewal area was much further advanced, and if 
well to do people actually came in to buy and improve the old 
houses, the riverfront location might become very desirable for 
upper middle inrome tenants. But just because the first major 

* This stipulation subsequently became a part of eontraets for all re* 
developers on any publicly assisted Philadelphia project. 
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clearance and rebuilding area of Washington Square East had 
been dictated by the removal of Dock Street on the eastern end 
of the project was not sufficient economic reason for a high-rent 
development to be located there. (Indeed, the rent-up period for 
the Society Hill Towers turned out to be very slow. Ilopkinsou 
House, a non-assisted but EIIA-insured high-rise slab facing 
Washington Square, which was built at the same time, found a 
market much sooner.) 

Had the Philadelphia bodies involved or Webb and Knapp 
been willing to change to the more economical and profitable 
slab construction, the apartment houses could have begun a year 
sooner, with FIIA’s support. But in order to retain the original 
design, concessions involving each of the principals were labori¬ 
ously hammered out. The local Eli A office agreed to take a 
greater risk on its commitment after the Commissioner of the 
Federal Housing Administration himself stepped in. Webb and 
Knapp trimmed its construction costs and agreed to take less 
profit at the start. But as it was short of cash, the firm asked and 
won permission to build the tovvnhouses first, as these required 
less outlay for land and construction than did the apartments. In 
the fall of 1961, three years after the award of the sponsor’s con¬ 
tract, groundbreaking for the townhcmscs, the first new struc¬ 
tures in Society Hill, took place. 

But the delays served other goals of the Society Hill renewal. 
Much more private restoration of the old houses than anticipated 
was being carried out. Since the government was spending so 
many millions to give them the "best” city ncighlnuhood, long¬ 
time residents, as well as new home purchasers, were willing to 
spend thousands on exterior (and often interior) renovation, 
following the rigid specifications laid down for historic homes by 
the publicly approved plan. The Redevelopment Ant lit n it y ic- 
tained an architect to help them comply with these require¬ 
ments. Another by-product was that new huyeis, among than 
Main Line returnees, lived alongside Polish, Italian and Negro 
families (relatively few) who had occupied the old city houses 
before renewal certification and were willing and able to reno¬ 
vate. 

'Die Old Philadelphia Development Corporation had antici¬ 
pated serving as rehabilitate! for publicly acquired historic houses 


Survival Through Planning : 351 : 

whose present owners could not or would not comply with the 
plan. But so many prospective purchasers indicated an interest in 
the first thirty-five houses that the OPDC formed a special resi¬ 
dents' committee to help it select bidders. There was not such a 
rush for the $45,000 townhouses designed by Pei, however. Their 
extremely modern design made them a source of controversy for 
several years, and their availability when most of the project area 
was full of the dust of demolition was another drawback. But 
finally all were bought up, and more of the same design were 
built and marketed with relative ease. 

The Citizens' Council on City Planning also played a signifi¬ 
cant role during the planning stages of Washington Square East. 
It gave public support to some of the neighborhood merchants 
who would have to move from shops on the ground floors of 
historic homes. The case was taken to City Council and the civic 
group won a modification of the plan which allowed commercial 
uses to continue during the present owner's lifetime. The public 
hearings also revealed to the planners that both old and new resi¬ 
dents wanted to have shops near to their homes, instead of all in 
a “center" as originally proposed. 

THE NEW POPULATION: SOME PROGRESS 

The renewal of Society Hill for a prestige, upper-income popu¬ 
lation was an unahashedlv open and highly visible bid for a 
return of the elite, the "taste setters” who would, it was hoped, 
attract to city living others of means who had residential alter¬ 
natives. The Washington Square East project was the first part 
of a coordinated set ol etiorts to revitalize center city as a place to 
live and work ami to provide an image for the whole city's revital¬ 
ization. It was also intended, in part, to offset the major postwar 
population shifts that were bifurcating central city and suburbs 
by iacv and economic class. 

Ma\or Dilwmih was openly worried about the economic effect 
and the* future implications of these outward and inward migra¬ 
tions. He was also forthright in expressing his belief in taking 
public* actions to redtess the situation. Commenting on this in 
1958 during an interview with a magazine reporter, he stated, 
“The city's tax base has already been hurt. . „ . Over the last 



: 35 % ; cities in a hack with time 


thirty years, suburban income has tripled and the city income is 
just the same. . . . There were so many white Protestants 
whose incomes went up from $6,000 to $20,000 and who then 
got out of town to look good in the suburbs, that prosperous 
middle-class housing vanished.” 

The census showed that non-white residents in Philadelphia 
between 1940 and 1950 increased from 13 to 24 per cent of the 
city's population. This was largely a result of the migration to the 
city of lower-income Negroes from the South at the same time 
middle-class white families were moving out to the suburbs. 
During the 1950's the inmigration rate was falling off, while out¬ 
migration continued. But projections by the Institute of Urban 
Studies showed that, due to the somewhat: higher birth rate of 
the young Negroes who formed the biggest part of Philadelphia’s 
new population, non-whites would comprise about 3i) per cent of 
the central city by 1970, and by 1980 the proportion might well 
be as high as 40 per cent. 

All developers in Philadelphia’s Title I project were bound by 
a clause in their sponsoring contract with the Redevelopment 
Authority to rent or sell the housing they built without dis¬ 
crimination. But Dilworth candidly admitted that the new hous¬ 
ing in center-city projects was deliberately being paced out of the 
average Negro’s income range. “WVvc got to get the white 
[leadership] back,” lie asserted, ami to do this "We have to give 
the whites confidence that they can live in town without being 
flooded.” 

Despite such characteristically candid, if impolitic, statements 
and despite the efforts during the 1959 municipal elections of 
Dilworth’s Republican opponent, former University of lVimsvb 
vania president Harold Stassen, to make an issue of alleged dis¬ 
crimination in urban renewal projects, an estimated eight out: of 
every ten Negroes— then one fourth of the city’s electorate- 
voted for Dilworth’s re-election. 

Philadelphia during the 1950 ’s enjoyed an outstanding reputa¬ 
tion for opening opportunities for Negroes and peaceful progress 
toward integration. A number of favorable local factors were at 
work, including the city’s long tradition of religious and racial 
tolerance, but the new municipal policies pursued by Clark and 
Dilworth under the new charter and the ingenious, sophisticated 
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and aggressive programs developed by die city’s Commission on 
Human Relations did much to make friends for the city and its 
government among the growing Negro population. 

One major change initiated by the reform administration was 
in municipal hiring policies. In 1960, thanks to the tightly ad¬ 
ministered merit employment system instituted by the charter 
and generally supported by the Mayor/ 30 per cent of the city’s 
employees were Negro, compared to a handful in 1950. More¬ 
over, many held status jobs. At the time Clark became Mayor, 
there were only four Negro secretaries in municipal jobs, and 
there had never been a Negro sergeant on the police force. By the 
early 1960’s there were 400 Negro secretaries and Negro staff 
inspectors, sergeants, lieutenants and captains on the police force. 
Under Dilworth, Philadelphia established the first Civilian Police 
Review Board in the country. 

Negroes of ability from other parts of the country were also 
drawn to Philadelphia by the new atmosphere and opportunities. 
One outstanding professional “newcomer” was Yale Law School 
graduate A. Leon Higgeubotham, Jr., of Trenton, New Jersey, 
who came in 1932 to clerk for a local judge and who credited to 
the “Dilworth impact” the tripling of Negro lawyers since the 
war. At the end of his first year I liggenbotham was recom¬ 
mended bv his employer to Dilworth, who was then District 
Attomev “No ward leader had to pass on me.” Soon, as an 
assistant district attomev, lie was arguing in the trial courts, in¬ 
cluding, the* State Supreme C lourt. No Negro in that capacity had 
been permitted to try a case before a jury until Dilworth became 
Mayor. “I wouldn't have come here in 1948,” 1 liggenbotham 
commented. “Now sou know that a guy who has ability and 
works hard can move hen*.” In 1962, I liggenbotham, who in the 
interim had practiced law as a partner in a center eitv firm and 
become president of the local NAACP, was named a judge in the 
U.S. District (’mut of Kastern Pennsylvania by the President of 
the United States. 

Housing opportunities for Negroes also improved remarkably 
in Philadelphia during the 19502s. The I960 census found that 
the substandard units occupied by Negroes were halved during 

0 DihvuHh, in an rfiott to male friends among the Democratic regulars, 
hied nnsut t rv,fully to got sonic jobs bark on patumage. 
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the decade; seven out of eight Negro households were living in 
“standard” housing, compared to two out of three in 1950; and 
overcrowding was substantially reduced. Moreover, Negro home- 
ownership in Philadelphia rose from 10 per cent in 1940 to 29 
per cent in 1950, and to 44 per cent in I960, the largest increase 
of any city in the nation, and 85 per cent of these in I960 were 
standard units. 

This unusual rise was due to a combination of factors. One was 
the large stock of standard older housing that became available 
with the white exodus to new housing in the suburbs. Another 
was the low mean value of the large supply of row housing: 6s 
per cent worth less than $10,000. While a non white Inn ing a 
used home without government aid still required a substantial 
equity, even for Philadelphia’s relatively low cost homes, market 
studies showed that many Negroes had been able to do this with 
wartime savings and the steadier employment that Philadelphia’s 
diversified industry afforded them. 

The city's independent and strong Commission on Human 
Relations had the broadest powers and largest budget of any 
similar body in the country, thanks to the PHI chatter and the 
support of the reform administrations. Inteiestinglv. Philadelphia 
did not try to enact a local fair housing ordinam e lot mam wars, 
Dilworth frequently pointed out that the percentage of mm 
whites in metropolitan Philadelphia was the same as in 1920 14 

per cent—but that this 14 per cent was now eomvniufcd in the 
central city while the region’s population had since moie than 
doubled. Also, the Commission’s knowledgeable staff knew that 
in housing, as in jobs, laws arc negative at best. The city had had 
a Fair Employment Practices statute since 1948, They knew that 
with or without laws many more positive steps must he taken to 
prevent new ghettos from forming and whites from naming, 
and to reduce self segregation. Both the administration ami the 
Commission felt that a city fair housing statute would only 
tighten the suburban "white noose” around the city, inneasing 
ghettoizatkm within and exelusiouism without. 

Instead, Dilworth put Philadelphia’s weight into a drive for a 
statewide anti discrimination law, which finally clean'd the legisla¬ 
ture in 1961, after three years’ struggle. Then the eitv passed its 
own law. It also pressed the state Real Estate Commission for a 
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law under which licenses of realtors who were guilty of block¬ 
busting tactics would be revoked. 

Meanwhile, the Commission encouraged meaningful housing 
integration and new opportunities generally with various inge¬ 
nious and bold new programs. Its staff went into white neighbor¬ 
hoods where "first” Negro families were moving in and helped 
ministers, store owners and other leaders to organize and educate 
local residents in order to avoid panic selling and racial turnover. 
It conducted an eight-neighborhood survey to learn the actual 
effect of racial change in ownership on property values and found 
that Negro home buyers had stabilized values which started to 
slip before they moved in. (The survey also revealed that with 
white demand virtually disappearing in many pre-World War I 
neighborhoods, Negroes were the mainstay of the Philadelphia 
real estate market.) 

A representative of the Commission was a member of the 
Mayor’s Urban Renewal Poliev Committee, and the City Plan¬ 
ning Commission consulted with the agency on the racial impli¬ 
cations of the emerging comprehensive plan. In marked contrast 
to commissions in other cities, Philadelphia's Human Relations 
Commission publicly supported urban renewal, believing that it 
was the most etieetive tool for oveicoming the inequities in the 
physical environment which have so adversely atieeted urban 
minorities. It participated in and supported the decision to make 
the huge Hast wick redevelopment an area for moderate income, 
home bming families lather than a ghetto for displaced low- 
ineomc slum dwellers, feeling it would provide the city in general 
with a large scale demonstration of sound integrated life in a new 
community, and help counter private real estate pradices. The 
Commission did not fa\or using public' housing and relocation of 
poor NVgio families as front iminers for integration. 

The Commission recognized that a pioneering spirit and 
fortitude, plus an intimate knowledge of the real estate business, 
which fust buyers lack, were required for a Negro home buyer 
moving into a new and potentially unwelcoming white neighbor¬ 
hood. and that as the Negro population grew, the ghetto was 
spreading. In I960 it launched a program designed to actively 
encourage upwardly mobile Negro families to move out of ghetto 
areas. It prepared do it yourself kits containing consumer in for- 



: 35^ : CITIES in a b ace with time 


mation on mortgages, housing quality, settlement costs, and even 
tricks of housing discrimination and distributed 600 of these to 
ministers, social workers, community agencies, colleges and 
others who were in touch with prospective non-white purchasers. 
In effect the kits gave the sanction of government to what had 
before been a wish in urging them not to be steered into ghetto 
areas and to buy where Negroes had not lived before. 

The Commission in 1961 also mounted two separate programs 
to break clown the barriers to employment opportunities for 
Negroes. One was aimed at the tokenism practiced bv so manv 
firms which hired a few Negroes as evidence that thev were not 
violating the FEPC law, but who avoided recruiting and advertis¬ 
ing openings where Negroes were likely to learn of them. Such 
practices led the Commission to send out to 17,000 Philadelphia 
companies six standards of fair employment practices which thev 
must follow or face penalties, and accompanied it with a warn 
ing that the firms might be called upon to demonstrate they were 
"taking affirmative steps to guarantee and promote equal cm 
ployment opportunities/ 1 (The Chamber of Commerce do 
nounced this move, but the Commission was not budged.) 

It prepared another do-it-yourself kit designed to encourage 
young Negroes to stay in school and prepare for the increasing!v 
skilled job market of the 1960's, and to help them go out and 
find these jobs. The kits were distributed to community leaders, 
white and non-white, who could help shape the goals of minority 
job seekers. Its special message was that youngsters could plan 
what they wanted to become without: worrying about being 
unable to get a particular job because their father or mot bn 
could not; that there was an antidiscrimination law; and that 
little was left for untrained and unskilled people. Significantly, 
the booklet enclosed on Career Opportunities was issued hv the 
New York Life Insurance Company not only for miuotiU 
workers but for all young people. 

In the early 1960’s one could observe the payoff of these new 
programs combined with improved physical environments in an 
inner-city elementary school, the Harrison .school, next to the 
Southwest Temple area, an early redevelopment project. There, a 
middle-aged Negro schoolteacher, a native Philadelphian, com¬ 
mented, "Parents used to say "Forget it 1 when a child spoke of 
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wanting to be an airline pilot, a doctor or an engineer. Today 
there's a brighter concept of the future. Jobs are opening up, and 
the Commission on Human Relations makes people aware of the 
new picture. A child can go to school and plan a career. 

“But we have to work extra hard to motivate them," he ob¬ 
served. “The frustrations of their parents and grand-parents have 
borne bad fruit." 

The Harrison school was one of eight in Philadelphia’s cultur¬ 
ally deprived areas which were then developing special teaching 
techniques and community-related programs for increasing pu¬ 
pils' motivation, basic skills and educability under the Ford 
Foundation's Great Cities Program. Teachers felt that their 
efforts were considerably helped by the improved physical en¬ 
vironment created in the community by the redevelopment with 
its new public and private housing. “Bathrooms, heat and hot 
running water mean a lot to those people," one teacher pointed 
out. “We take such conveniences for granted, but the old slums 
didn't have such things. And the kids had no place to study 
there. Now they can use the kitchen table in the housing project 
apartment." 

GROWING GHETTOS AND POVERTY 

But for every encouraging statistic and progressive program, for 
the few Southwest Temple redevelopment projects, the eight 
special schools, and the sprinkling of upper-income Negroes in 
fashionable Germantown or the few in status positions, there was 
an increasingly negative side, one documented by the 1960 
census. 

The growing dispersion of Negroes into white areas—up 7 per 
cent during the 1950's—was offset by a still larger growth in 
racial concentration. Eleven per cent more of the city's blocks 
were occupied by a majority of non-whites than during the 
1940's, and 22 per cent of the blocks were predominantly Negro. 
While Negro homeownership increased to 44 per cent, the pro¬ 
portion was twenty years behind the white population (which, in 
1960, enjoyed 68 per cent homeownership), and every stride 
toward standard housing made by the Negro was topped, as the 
census showed, by the still greater advances made by the whites. 
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Even so, the census is deceiving. It does not indicate squalid 
neighborhoods and substandard facilities; minimum census stan¬ 
dards of structural soundness do not reveal the desperate over¬ 
crowding of some families; rotting houses also stand side by side 
with “standard” homes. Nor can a census measure the general 
frustration that pervades an area like North Central Philadelphia, 
the principal Negro district and slum, known locally as “the 
Jungle,” where the summer riots of 1964 occurred. 

The most progressive human relations program could not deal 
with slums and the deep economic and social problems festering 
there—youth crime, unemployment, bclow-lcvel reading and 
arithmetic skills in sixth grade. 

Citywide, twice as many non-whites as whites were unem¬ 
ployed—11 per cent, and even higher in the inner city, against 5 
per cent. Non-white median income was only 71 per cent of the 
white’s. The gap was also growing alarmingly between the small 
proportion of Negroes who were succeeding and the much larger 
bottom sector who seemed doomed to life in the “deferred 
clearance” areas of the inner city, the old and new “Jungles” of 
Philadelphia. Although 10 per cent of the families among the 
city’s nearly 600,000 non-whites had incomes over $6,000 a year, 
some 200,000 were members of households who earned less than 
public housing’s limits. 

But the public housing inventory of 14,000 units met only a 
fraction of the need. While top local architects designed the sub¬ 
sidized projects, and the results showed unusual sensitivity to the 
desires and special life style of the poor, the quality was scarcely 
matched by quantity. Philadelphia had not even used up the 
original 20,000 units contemplated following passage of the 1949 
Housing Act, and had proportionately less public housing than 
most other large old cities. 

Nor was any group in the city pushing for an expansion of the 
traditional low-rent projects. Official city policy in 1957 had 
determined not to clear out slums with public housing. Not only 
would the cost have been too great, but the end result would 
have been socially undesirable: more segregated high rise projects 
and overcrowded homes elsewhere, as long as cleared homes were 
inhabited by the poor. 

Even the civic agency most interested in the shelter problem, 
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the Philadelphia Housing Association, preferred no more public 
housing to more projects. In order to explore the alternatives, 
the Housing Association and Citizens 7 Council on City Planning 
set up a joint committee in 1957. 

The increasing lack of suitable sites; the high cost of new con¬ 
struction, then some $20,000 per unit; the growing number of 
large poor families; the problems of relocation; and the increasing 
availability of older houses in the inner city, where the intense 
overcrowding of the postwar period was ended—all these sug¬ 
gested a program for the purchase and rehabilitation of existing 
structures by the Housing Authority for subsidized rental to low- 
income families. Such 'used houses 77 could be selected on a 
scattered basis throughout the community, be occupied by fami¬ 
lies without the stigma attached to projects, and eventually even 
be purchased by the tenants as their incomes rose. 

The city administration also favored such a new approach and 
secured the necessary approvals from local bodies and federal 
agencies. But in mid-1959, after the first forty of 200 row houses 
were bought in the Pladdington neighborhood conservation area, a 
suit was brought by a property owner and realty boards, and the 
experiment stood still until the court dismissed the case in 1962. 
The program was then expanded to 500 homes. 

In the meantime, the city was also improving the current stock 
in neighborhoods slated for eventual clearance by putting its 
housing code to work. There the code has been systematically 
applied to all buildings to alleviate the worst conditions and 
prevent further structural deterioration. City Council in 1961, 
prodded by the Housing Association, appropriated $250,000 
(since doubled) for the Central Relocation Bureau * to pay 
moving expenses for families forced to vacate homes as a result of 
code enforcement outside Title I areas. The following year, the 
city also appropriated funds for little parklets, play areas and 
usable open sitting space on sites cleared as a result of the demo¬ 
lition of vacant and dangerous slum properties. 

Many landlords found it cheaper to vacate a building than to 
continue operating a slum. When they failed to carry out work 
orders but did not vacate, the city could file a lien, make the 

* This body handles rehousing for all Philadelphia families dislocated by 
public programs—another Philadelphia “first.” 
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property repairs itself, and charge them to the owner. The 
boarded-up houses, and the growing vacancy rate in these neigh¬ 
borhoods (almost double the city’s average of 6 per cent for 
rental housing) were among the more hopeful signs in the 
blighted inner city. The impressive improvement in housing re¬ 
vealed by the 1960 census could be attributed in part to this 
"slum cleansing operation.” When these gray areas are cleared, as 
called for by the comprehensive plan, it is hoped that the costs, 
both in human and site acquisition terms, would be greatly 
reduced. 


SAVINGS JOBS 

The problems of the city’s growing non-white population were, 
in part, a reflection of the deteriorating economic and jobs situa¬ 
tion in Philadelphia, where the unemployment rate was sub¬ 
stantially above the national average. 

Like most central cities in the country’s old industrial belt, 
Philadelphia had been losing manufacturing jobs since World 
War II. Between 1951 and 1956 alone, it suffered a net outmigra¬ 
tion of seventy-four industrial firms and 9,646 jobs; remaining 
companies cut their payrolls by another 40,000. Those facts and 
figures were especially ominous since 33 per cent of its working 
population were employed in manufacture (a rate higher than 
the national average of 30 per cent), and one third of the city’s 
revenues came from the local wage tax.* 

Philadelphia began, far earlier than almost any other city, to 
look into the causes of the manufacturing exodus" and developed 
a program for reversing the trend. Studies undertaken for the 
City Commerce Director, and the City Planning Commission 
divulged the main reason manufacturers and industrial realtors 

gave for the outward move: the shortage of land and space in the 
city. 1 


* U® Philadelphia wage tax was put through the state legislature in 1<M1, 
over the strenuous objections of many liberals, when the hankeis were trv- 
0 glance Philadelphia’s budget. It has turned out to lie a life-saver it 

mmT v\ Clty t0 capture f ? r its own maintenance and improvement the’in¬ 
come which commuters make in the city but generally spend in the suburbs 
as well as to tax residents, and relieves the Utt’rS faS 
estate. One quarter of the jobs in Philadelphi a P are held 
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Growing firms could not acquire adjacent sites for expansion or 
for parking space. Old narrow streets could not handle the huge 
trailer trucks which delivered materials and hauled finished 
goods. Many companies had to change to modern automated 
processes and product flow to remain competitive. This necessi¬ 
tated shifting from old multistory lofts to one-story plants that 
consumed ten times as much land—often a prohibitive item in 
such a built-up city. 

Philadelphia has the largest number of small manufacturers in 
the country. Eighty per cent of its 40,000 firms employ fewer than 
fifty people each. Many occupy century-old loft buildings, aptly 
described as “exhibits in an outdoor museum devoted to the 
birth of the industrial revolution," clinging to streams that no 
longer power their machines and still huddled close to rail spurs 
in the age of truck transportation. It was obvious that most 
would have to move. Yet generally they lacked the access to 
economic information which a large firm would secure in order 
to make a wise locational decision. Many could not command 
financing from banks to move or expand in the city, and needed 
special assistance to remain. 

For some firms, shifts in markets or changes in transportation 
facilities made moving out of the city sensible. But for others 
—those who relied on the skilled local labor stipplv and whose 
employees used the city’s public transit system, as well as those 
who sold contract work to each other or clustered to command 
special outside services—remaining in the city, although not 
necessarily in the same location, made sense. With economics 
against them, however, they took llu: easiest path. 

'The outward trend of factories was encouraged bv industrial 
realtors who could make a quick and profitable transaction selling 
cheap suburban land instead of laboriously assembling parcels of 
land next to their clients’ plant. It didn’t occur to them to sell 
land within the city for iudustrv. 

Philadelphia’s economists saw that the city commanded special 
resources which could help loerd manufacturers remain and 
expand. One major asset was the considerable quantity of munic¬ 
ipally owned vacant land. At au airport, for example, the city had 
nearly 1,000 surplus acres of potentially prime industrial land 
which was not needed by airplanes since they now used long 
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runways and two-direction strips instead of the old crisscross 
landings. The City Commerce Director proposed that a new non¬ 
profit corporation acquire such land, develop it into industrial dis¬ 
tricts and parks, install streets and utilities, and dispose of the 
property to companies. Philadelphia thus became the first city in 
the country to seize the opportunity of putting publicly owned 
land to productive use with an industrial land bank. 

The Philadelphia Industrial Development Corporation, an¬ 
other of the multiplying Philadelphia-type corporations, went 
into operation in 1958, with the initial function of developing 
the city's land bank. This organization, like its prototypes en¬ 
gaged in other local development activities, was a public-private 
partnership venture. Its thirty-man board included leading busi¬ 
nessmen who had a particular interest in this field, citizen leaders 
and key city officials, among them the Mayor. The Chamber of 
Commerce was an equal partner, and shared administrative 
overhead with the city. The chairman of Philadelphia's 
largest bank was PIDC's first president; the city's Development 
Coordinator was on its executive committee. Nationally reputed 
professionals in development, public administration, planning 
and economics were recruited to staff PIDC, and were given 
salaries competitive with private industry. 

Although PIDC has an independence of operation that public 
bodies lack, it is basically an instrument of city policy, and works 
closely with public agencies, the other development corporations, 
and private property owners to further coordinated actions of 
mutual concern. To assemble additional land for industrial use it 
relies on the Redevelopment Authority, with its power of 
eminent domain, to acquire and if necessary clear properties. In 
turn, the Redevelopment Authority looks to the PIDC as its in¬ 
dispensable partner in carrying out Philadelphia's industrial re¬ 
newal. Whether the land is built up or vacant, however, only 
tracts marked for industrial use by the city's long-range plan arc 
developed by PIDC. 

No public subsidies are made to the firms assisted. The land 
PIDC develops for industrial use is sold or leased to companies at 
fair market value, and each transaction generates its own financ¬ 
ing, with payments or rentals amortizing the debt. Proceeds from 
the sale or lease of land finance acquisition of additional sites, and 
go into a revolving fund for land assembly. A special advantage 
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that PIDC can offer to firms for financing plant development or 
expansion is the low-interest loans that commercial banks will 
make through the corporation because of its tax-exempt treasury 
status. Thus it can help many who would otherwise be unable to 
finance an economically advantageous move within the city. 
Firms also receive technical assistance, such as getting municipal 
building permits. 

PIDC's chief efforts and successes have been at saving local 
firms and jobs, helping companies expand by relieving them of 
buildings which they have outgrown, reconditioning these, where 
practical and in accord with city land use plans, for rental or sale 
to more suitable users, and developing cleared or open land for 
new industrial locations. 

The agency's executive views PIDC's main role as one of 
thinking ahead of business in order to make deals happen. He 
circulated among owners of manufacturing firms (most of whom 
lived in center-city apartments, as he did) to learn their problems 
and needs, and informed bankers that good industrial loans could 
be made in the city through PIDC. He showed industrial 
realtors, half a dozen of whom did most of the region's locational 
work, that it was as easy for them to transact a deal through 
PIDC, and still make their usual commission, as it was to move 
to the suburbs. 

The agency's powerful board members give their own time 
and effort, responding to the director's request for specific assign¬ 
ments. The chairman of PIDC, the head of the city's largest 
insurance company and Mayor Dilworth even worked one New 
Year's Day in order to persuade the Whitman candy company, 
which had bought land in New Jersey, to relocate in Philadelphia 
instead. 

Whitman, an old local firm, relied heavily on the city's 
pool of female labor for its profit-making, pre-holiday peak pro¬ 
duction periods, and over half of its 1,500 regular employees 
came to work by bus. But the firm wanted to increase its produc¬ 
tive capacity and move from its old nine-story loft building on a 
cramped three-acre site in center city. The chief obstacle was the 
difficulty in selling its old building.* 

The Redevelopment Authority acquired the old structure for 

* Philadelphia has over 10,000,000 square feet of vacant similar old-loft 
industrial space. 
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$1,000,000 and turned it over to PIDC (which found a new 
owner who modernized and extended the structure). Meanwhile, 
PIDC sold Whitman thirty-six acres of land for a new 450,000 
square foot, one-story automated plant with 50 per cent greater 
productivity in an industrial park developed on city land by 
PIDC. Although the shift to automatic process entailed a 10 per 
cent drop in employment, the remaining jobs stayed in the city. 

Continuing industrial redevelopment is necessary if Phila¬ 
delphia is to adjust to the changes in scale and land use required 
by aging plants, new technology and economic functions, and to 
capture potential new modern industrial locations created by the 
one hundred miles of new expressway and widened arterial roads 
called for in the long-range comprehensive plan. Indeed, without 
PIDC, realization of the plan, which calls for an increase in 
industrial acreage from 17 to 25 per cent of the city’s area, would 
be virtually impossible, as would many of the shifts of firms re¬ 
quired by it. 


Philadelphia is fortunate in having more open land than do 
most old cities where it can relocate plants that threaten to leave 
or are forced to move by urban renewal, or accommodate new 
ones. At the huge Eastwick project, for example, 750 acres will be 
used for industry. PIDC tries to minimize the adverse effect of 
dislocation for public improvements by providing new sites for 
firms prior to the acquisition of their properties. It has been par¬ 
ticularly helpful in moving groups of wholesalers who cluster 
together in inner-city sites in order to obtain contract services 
Many remain in inadequate locations, often through inertia, and 
should move to modern sites to help themselves and to bolster 
the local economy and city taxes by opening up their old inner- 
city locations to more productive and appropriate current uses. 

Removal of seventy-three Dock Street merchants from their 
old Society Hill market in the Washington Square East project 
area to the new Food Distribution Center demonstrated the 
value of such a publicly assisted cycle. PIDC subsequently helped 
meat wholesalers move into an adjacent $7,500,000 complex The 
Redevelopment Authority acquired their old properties and will 
seU the cleared site to PIDC to develop into a mer¬ 
chandising district for shoe wholesalers. The latter were grouped 
near Independence Hall, a location now more suitable for office 
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buildings. When soft-goods wholesalers were required to vacate 
their center-city quarters for urban renewal, the industrial agency 
helped them develop and finance a new distribution complex. 

However, ten of twenty-six manufacturing firms that had to 
move for the Washington Square East renewal either went out 
of business or moved from the city. Much more needed to be 
done for such firms and hundreds of small businesses outside of 
project areas, too. Recognizing this, the city set up a special 
corporation to give assistance to small business. 

Philadelphia voters in 1961 helped to expand and accelerate 
the industrial development operation by approving a $10,000,000 
general obligation loan to finance a revolving industrial develop¬ 
ment fund for the acquisition and preparation of more land 
beyond the 1,000-acre land bank. (The city had already au¬ 
thorized $2,000,000 before this.) PIDC is the official advisor on 
its development. 

By mi cl-1966, PIDC had carried out transactions with 289 
companies, old and new to the city. As a result of transactions 
that helped local firms relocate or expand on site, Philadelphia 
had retained 29,719 jobs. (Past experience showed that without 
PIDC one third of them would have been lost.) Further, 14,812 
new jobs had been created, one third of them from activities new 
to Philadelphia. The rest of the new employment came when a 
local company merged an outside function or expanded. PIDCs 
director doubts that any of this would have happened without 
the land and financing package the corporation provides. The 
city was also receiving close to $2,500,000 more annually in taxes 
as a result of the industrial developments. 

By 1963, the precipitous decline in manufacturing employ¬ 
ment, in which 63,000 jobs were lost over the last decade, had 
leveled off, partly as a result of PIDCs efforts and other 
conscious city policy. But the overall trend had not been re¬ 
versed. Chronic unemployment persisted at 8 per cent in the city, 
twice the national average. Many more reasons were behind the 
drop in manufacturing jobs than outmoded plants, cramped sites 
and plant exodus. 

Philadelphia reflected a national phenomenon: the leveling off 
of manufacture as a sector of the economy, which in turn was an 
indicator of the increased productivity of industry. Remaining or 
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relocated plants in Philadelphia could produce more with fewer 
employees, particularly those in lower-skill production jobs. Be¬ 
tween 1956 and 1962, although local output increased 3 per cent, 
employment continued to drop because productivity increased 20 
per cent. Still, manufacturing in the region was not keeping up 
either with national growth, or with increases in specific fields. 
(One of Philadelphia’s important industries, apparel goods, 
actually decreased by one per cent while this sector nationally 
increased 7 per cent.) This suggested a decline in the skill of the 
area’s entrepreneurs, and the city had not attracted a representa¬ 
tive share of the new national growth industries. There was also 
the growing worry whether the city was producing the skilled 
workers necessary to attract and hold modern plants and growth 
industries. Skilled workers were in such short supply that the ap¬ 
parel industry was importing men from Italy but 9 per cent of the 
labor force was unemployed. 

Serious, growing manpower troubles were forecast for the 
1970’s by the report on Philadelphia’s economic development 
prepared for its federally assisted Community Renewal Pro¬ 
gram,* troubles which would make the missing jobs of the 1960’s 
seem like minor losses. The labor force in the prime-age group 
was growing much faster than job opportunities. Moreover, the 
jobs that were expected to increase would require skills, educa¬ 
tion and training, with a high school diploma a minimum for 
employment. But 45 per cent of the youths in the labor force had 
not completed high school, and the rate among the fifteen- to 
nineteen-year-olds was still higher. “Under-educated, inexperi¬ 
enced youth are a growing proportion of the labor force,” the re¬ 
port stated, and a manpower policy was sadly needed. The city 
would have to not only save jobs, but also create new ones for the 
growing labor force; some 100,000 jobs were needed by the mid- 
1970s to achieve full employment but “there is no guarantee of 
an automatic adjustment” between jobs available and those 
seeking work. 

There was considerable doubt whether the city could ever keep 


. ,* The Community Renewal Program, a maior new erant nrotmm 
mrtiated m 1959 by the Housing and Home Finance Agency to help cities 
study and more accurately assess their renewal needs and resources Clarify 
community goals and develop priorities for action. * ^ 
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up with the scale of the industrial problems, as relocated plants 
showed a marked increase in their floor spc.ce requirements per 
employee. PIDC economists had estimated that some 200,000 
acres would be needed to accommodate Philadelphia's 20,000 
acres of cramped industry, but such acreage was not available. 
Inevitably, many firms would continue to move out in order to 
grow, and the city would have to search out other employers who 
were more intensive land users, who had a higher economic pay¬ 
off, and whose manpower could not be so easily automated. 

MAXIMIZING POTENTIALS 

If industry's changing requirements and the slow growth of 
manufacturers put Philadelphia at a competitive disadvantage for 
manufacture, the city did have other assets that promised much 
greater economic growth as the country moved ahead into the 
post-industrial era; such assets could be—indeed, must be— 
capitalized on through conscious public policy. Since completion 
of the Central Urban Renewal Area study in 1956, the city had 
been working, at an accelerating rate and increasingly sophis¬ 
ticated manner, to maximize those favorable, interrelated national 
trends. 

One such trend was the shifting age distribution of the coun¬ 
try's population, which favored increased middle-class living in 
the city. During the 1960's the percentage of people over forty- 
five in metropolitan Philadelphia, as in the country at large, was 
expected to increase proportionately faster than the twenty-five- 
to forty-five-year-old group with young children who had com¬ 
prised the bulk of growth and of suburban migrants in the 
1950's. These older persons, together with young single adults 
and the recently married whose proportion was expected to 
expand similarly, comprised the biggest obvious potential market 
for in-town residence. An expected general 25 per cent rise in 
incomes meant that more of these older and younger people 
would also be able to afford their own households. Even a certain 
proportion of families might be expected to live in center city as 
the changing national job structure led to greater professionaliza¬ 
tion of jobs and created types of work which leaned to city resi¬ 
dence. 
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The city planners did not expect to reverse the trend of family 
living in suburbs. But they hoped to capture for Philadelphia its 
fair share of regional growth—some 2 per cent or 20,000 of the 
middle- and upper-income families who would, if offered a 
desirable environment, choose to live in the city rather than in 
the suburbs or “ex-urbs.” 

The advancing renewal of Society Hill as a prestige community 
and city government’s growing commitment to reviving the core 
were exerting a strong pull in the 1960’s. Within the Washington 
Square East project, developers were asking for land parcels to 
build more new townhouses, and by the end of 1965 there were 
commitments for rehabilitation of all the 700 historic homes. 
Outside the renewal area, a number of new apartment houses 
were being constructed in center city as builder-entrepreneurs 
anticipated the growing demand for in-town living. There was, in 
fact, a temporary glut of vacancies as the buildings came on the 
market too quickly to be absorbed.* But demand for townhouses 
continued strong. “Reverse block-busting” was proceeding at an 
accelerating pace along the southern band of center city in the 
area marked for residential use. From river to river individual 
families or builders bought up and remodeled run-down row 
houses on alley streets and blocks, even next door to houses 
marked by city inspectors “unfit for habitation.” Well before the 
second residential renewal project, Washington Square West, 
was advanced into the federal survey and planning stage in 1965, 
builders were also putting up new townhouses for sale in that 
area; property values were rising despite the generally deteri¬ 
orated condition. 


Some home purchasers were middle-aged returnees attracted 
by center city’s walk-to-work, theater and concert style of living. 
Many were young professional couples with children. Four more 
resident associations had formed to press for more and better 
schools, parking and playgrounds, the facilities and amenities 
whose lack has, in large measure, kept families away. The resi¬ 
dents of the Rittenhouse Square area enjoyed a fine new $125,- 

High-rise apartments were found to appeal mostly not only to older 
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000 playground. The city also advanced plans for a major park to 
replace the commercial blight along the Schuylkill River, to give 
the riverbanks to the people to enjoy and perhaps provide a 
springboard for further residential redevelopment. 

A major obstacle to the more substantial return of middle- 
income families to center city, and to center city’s ability to hold 
families as their children grew to school age, was the inadequate, 
overcrowded public schools and their mediocre teaching stan¬ 
dards. A I960 survey of center-city families indicated that while 
many preferred to remain there, the children’s education came 
first and thus many contemplated moving to the suburbs. 

Back in the early 19s()\s the Ritteahouse Square area residents 
had to struggle to convince the Board of Kducation that there 
were enough children in the area to establish an elementary 
school A Again, in the early t%()\s, when children had grown 
older and still more young couples moved in, there was another 
long stiuggle for a huger elementary school and a junior high 
school, a fight aided this time bv a school committee of the Old 
Philadelphia Development Corporation. But there remained the 
question ot how to get white middle- and upper class families to 
send their children to school with the many lower class “cultur- 
allv deprived” children who lived in these changing neighbor¬ 
hoods. The Board of balneation did not take this problem on. 

Knhanerment of the* residential environment near the central 
business district could markedlv maximize another potential for 
center city, making it the dominant (cuter of the metropolitan 
region. 

"This potential was the relative growth of services in the 
economy—services for consumers and business firms t as well as 

& The Board maintained that tlit* ft*vv children in this high income area 
went to private school. The Residents' Association rained out a neighborhood 
survey on th<* advice ot the C uti/rus' (lotmcil on Citv Dunning, and found 
that twits* as mauv children as the Board of Kduratiun had estimated were 
going to titty two dittoing tai Hung schools; ihuy learned that s?,H wan tod to 
go to public school. Still thr Boaid did not commit itsolf at fust and only 
reluctantly agtrod to upon a sohool in leased space at a local loca¬ 

tion found by the Residents* Assot lation. 

t CuuMimn sets ices occupying other: spare on which consumer expen¬ 
ditures grew most rapidly were hauling, life insurance. Brokers, investment, 
and legal services. Leading business set vices used bv other Business firms 
weir engineering and professional consulting, legal, tinance, insurance, ad* 
U'lhsmg, act minting, auditing, and real estate services. 
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the growth in manufacturers’ administrative functions, which 
was reflected nationally in the explosion of the office-occupying 
work force. During the 1950’s this sector grew 30 per cent 
compared to the general population increase of 18.5 per cent, a 
trend which was expected to repeat itself in the 1970’s. These 
kinds of firms need face-to-face contacts to conduct business; 
many desire prestige locations, and prosper where they are most 
accessible to their clients or customers—in the core.* 

But Philadelphia had to make special efforts to realize the 
core’s unique attributes. Much potential office space downtown 
was occupied by outdated buildings or inappropriate uses, and 
demand in the region was not strong enough to bring about the 
spontaneous private office redevelopment that was taking place in 
New York. Nor did Philadelphia have a national headquarters 
constellation of giant industries as did Pittsburgh. Most of its 
manufacturers were small, and the heads of the city’s banks and 
trusts did not press for shiny modern offices. Rather, elite Phil¬ 
adelphians had a predilection for old buildings and old clothes, 
Penn Center had satisfied much of the latent market for new 
space. 

Yet national trends showed that successful companies were 
doubling their office staffs every ten years, and to make sure that 
center city would not lose expanding local firms and regional 
offices of national companies to the outskirts, the city had to 
create prestige locations and modern office facilities. The 
planners hoped they might even attract the headquarters of 
national companies. "When New York gets impossible,” one 
spokesman suggested optimistically, "we’ll get the overflow.” The 
offices would, in turn, increase demand for nearby residences and 
provide a much-needed stimulus for downtown stores. 

The planners set themselves to capitalizing on the develop¬ 
ment possibilities in locations with sufficient prestige and esthetic 
appeal to attract major offices. The value of urban open space 
seemed a key in stimulating higher private development. 


That location in the business core had such economic advantages for 
these services and administrative functions was pointed out in in 

studies undertaken for the City Planning Commission; this fact was elabo¬ 
rated m more detail and on a national scale by Raymond Vernon's seminal 
report on the changing function of the central city. 
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Independence Mall was bordered by old and ugly commercial 
lofts, but when the Mall was still in early planning, in 1958, the 
Old Philadelphia Development Corporation recognized the loca¬ 
tion’s potential and the area was designated for federally aided 
commercial redevelopment. Plans were made for a $2,800,000 
municipal garage under the Mall (the cleared land served for a 
long time as a huge, ugly parking lot), and the state advanced the 
necessary funds to finish the Mali's landscaping. 

Top forces in the city began seeking out likely developers. 
Government, whose office functions were also growing, was high 
on the list of possibilities. Mayor Dilworth made the first com¬ 
mitment when he decided to put the city’s new Police Head¬ 
quarters Building near the Mall. The federal General Services 
Administration, which was contemplating an addition to its 
present courthouse in Philadelphia, was persuaded by the Mayor, 
members of the Planning Commission and of the Old Phila¬ 
delphia Corporation, as well as judges of the Federal Court, 
instead to construct a new courthouse and federal office building 
on another site bordering Independence Mall. Congress in time 
agreed to a proposal from Philadelphia to build a new U.S. Mint 
there, thus maintaining an industry traditional to Philadelphia, 
and providing another attraction appropriate to the historic 
district for the income producing tourist trade. 

Rohm and Haas, an old Philadelphia firm and one of the city's 
most successful enterprises, had outgrown its present office 
building, and was spread over several buildings near Washington 
Square. The firm was persuaded to give up its plan to move 
these to the .suburbs, and to build instead on the more presti¬ 
gious Mall. 1 hr turn agreed to do so it the Redevelopment 
Authority acquired its present properties. 'Pop local officials and 
the OPDC gave high priority to carrying out this complicated 
transaction * in the belief that Rohm and Haas' example would 
exert a powerful intlucnee on others.t 

v The process jet juried a series of approvals hy the Urban Renewal A<h 
ministration ami (aty Conned, as well as some one hundred meetings with 
representatives o( the city, Old Philadelphia Development Corporation ami 
Rohm and Haas to overcome a host of teelmieal problems. 

t A two \ear national promotional campaign to attract out of town head¬ 
quarters has not \et resulted in commitments to Independence Mall, but 
another oifac building and a motel have aetjuiird sites. 
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Since the cooperative essay into urban esthetics for Society 
Hill, the city government has supported the Planning Com¬ 
mission's insistence on excellence of design, open space and 
amenity. First-rank architects designed the new police adminis¬ 
tration headquarters near Independence Mall and handsome 
Municipal Services Building, which is set back in an imposing 
manner on a key block immediately northwest of City Hall, 
creating a standard of distinction for all future office structures. 
Private developers in or out of Title I sites have worked with the 
planners on building design and site placement, and the conta¬ 
gion of excellence is evident in many new structures throughout 
center city. 

Striking evidence of this official commitment was furnished in 
1959, when the city learned that the Pennsylvania Railroad was 
ready to dispose of the remaining portion of undeveloped land in 
its old Broad Street station site. The railroad planned to permit 
construction on this plot of land, immediately next to City Hall, 
of a commercial structure which would block out the uninter¬ 
rupted visual pedestrian link with City Hall of the Penn Center 
esplanade. The Mayor wanted to preserve the vista, and he and 
his Cabinet had pledged themselves to replace the open plaza 
near City Hall, which they were taking for the Municipal Serv¬ 
ices Building. Dilworth sold City Council on spending the 
$2,500,000 needed to buy the site from the railroad, and the 
planners developed a scheme for a landscaped park and sunken 
plaza. But they also pointed out that it would be cut off by 
through-traffic from Broad Street. The administration and Coun¬ 
cil decided to spend some $4,000,000 more to acquire the adjacent 
block to the south, get rid of several ugly old buildings (the 
owner of one, Albert M. Greenfield, had been complaining about 
his loss of city tenants for the new municipal building) and to 
divert Broad Street traffic, thus making the new West Plaza a 
two-block extension of City Hall Square. 

With this Plaza, the new developments and old landmarks 
north and west of City Hall would blend into the eitvseape. In 
turn, new opportunities were set off for prime commercial de¬ 
velopment of the block immediately southwest, where low-rise 
cut-rate stores and service shops, rabbit-warren offices, some bars 
and restaurants had clustered along the old "Chinese Wall,” 
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llie city planners proposed a redevelopment so that the city 
could acquire and control the block's rebuilding, in order to 
realize the full design potential and financial increment of the 
site. I he Parking Authority, which needed a major facility in the 
vicinity, was brought in as a partner, to lease the air rights to 
Continental Square. Hie expected $50,000,000 worth of new 
private investment on the block—two impressive bids were re¬ 
ceived from interested firms—would return more than enough to 
cover the annual tax loss from the West Plaza as well as the city's 
outlay for acquiring and developing the Plaza. 


MARKET PLACE OF THE INTELLECT 

Simultaneously, Philadelphia has been trying to maximize its 
great potential for being what Mayor Dilworth called “a market 
place for the intellect,” and to reap the economic benefits that 
could accrue from its exceptional assets in this field. 

Most of the city’s institutions and cultural facilities—its great 
universities (Penn and Temple), its hospitals and medical 
schools, its world renowned symphony and museum and its 
legitimate theaters—are located in the core; together they offer 
the greatest single hope tor Philadelphia as a vital and prosperous 
heart of the future metropolis. 'These are the specialized facilities 
that: the central city can best provide for a region. 'They are the 
new escalators lor metropolitan economic giowtli, and hold out 
the promise that in a society of increasing leisure, rising standards 
and growing demand lor brainpower, Philadelphia can provide 
the essential amenities and facilities. 

But if these facilities were to keep up with population growth 
in tin* region, meet the generally accelerating demand for them, 
and still remain in the city, then the city would have to 
accommodate their expansion needs. 

'The boom in higher education is a case in point. Projections 
for the 1970’s show that colleges nationally will have to accom¬ 
modate double the number of students they educated in the 
I95()’s, both because of the greater number of youths and in* 
creased demand for their products; graduate schools will have to 
expand similarly to keep up with the demand for brainpower. 
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These requirements present urban centers with problems, but 
also with promising potential, as education is the growth industry 
of the future. Higher education is one of the area's largest em¬ 
ployers, not only of teachers and administrative personnel but 
also maintenance and hospital staffs. Penn students alone spend 
an estimated $13,000,000 on consumer products and services a 
year. 

Philadelphia, which has 1.1 per cent of the nation's population 
but employs over 4 per cent of the college and university per¬ 
sonnel in the country, is in an exceptional position. With con¬ 
sumer and federal expenditures for health, hospitals and medical 
care doubling, the city's excellent medical institutions may bene¬ 
fit. Universities can also provide the scientific research and 
laboratories to attract new growth industries and create new 
ones. 

But expansion of tax-exempt educational institutions removes 
revenue-producing land from city tax rolls, and usually displaces 
low-income families, since these inner-city institutions commonlv 
sit in the midst of blight. This blight, in turn, often makes insti¬ 
tutions look outward to the suburbs for a new location. They, 
too, need public assistance to remain and expand in the city. 

On the other hand, colleges and universities may attract 
faculty families and intellectuals, groups with a proclivity for in- 
town living, if certain of their requirements are met Such fa mi* 
lies are also more likely to live in racially integrated or ccononv 
icahy heterogeneous neighborhoods-although more and more 
fled to the suburbs as university neighborhoods deteriorated. 
University growth also creates many new jobs in the city and, in 
Philadelphia, new income which is directly taxable for the city. 

Sophisticated planners are aware of these trends, but Phila 
delphia was the first city in the country to make expansion of its 
private institutions in conformance with city plans a public 
policy; it specifically assists them with appropriations from capital 
funds as well as use of the public powers of eminent domain. In 
turn, the resources and brains of these institutions have be- 
come working partners in Philadelphia's renewal. 

Following the 1956 assessment of renewal needs and priorities 
the city shifted 10 per cent of its annual budget to help the uni-’ 
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versifies, cultural institutions, hospitals and medical centers im¬ 
prove and expand.* In some instances Title I is used to help 
reduce land price to fair market value (broadened provisions in 
the 1959 Housing Act for nonresidential aid facilitated such 
financial assistance); in other instances, the Redevelopment 
Authority merely uses its power of eminent domain to acquire 
blighted land and sell it at full value to the user. Pennsylvania’s 
General State Authority has played an expanding part, by 
acquiring land and constructing buildings for lease to the uni¬ 
versities. With increasing federal and state support of higher 
education, even more funds for expansion than could ever be 
raised by voluntary contributions poured in. 

The first area to benefit directly from the city’s new policy was 
West Philadelphia, where the University of Pennsylvania and 
Drexel Institute arc located, right across the Schuylkill River from 
center city and a few minutes' drive to the main railroad station. 
West Philadelphia was becoming badly run down. Some housing 
had deteriorated into slums requiting clearance; illegal conver¬ 
sions and dilapidation were increasing. Meanwhile, old residents 
were leaving, and faculty families lived oil campus. 

To reverse this situation and plan living, medical, educa¬ 
tional and research expansion in that area, live major institutions 
located there joined in lbsd to foim the* West Philadelphia 
Corporation, a nonpiofit coordinating and program development: 
a^cuev. How neeessaiv this was can he seen bv the fact that the 
five institutions, whieh in I960 had an enrollment of 28,000, 
expected to have 37,000 bv 1970. Penn, in September 1961, 
aunouneed that it expected to spend $1 $ 0 , 000,000 in the next fif¬ 
teen years to enlarge its campus to 250 acres and its enrollment to 
26,000. 

Temple University, located in North Philadelphia, almost in 
the heart of the city's most densely crowded and deteriorated 
slum, had been rp'owini' at the late of 2 , 1)00 students a year sinee 
the end of the* war, when it had onlv 10,000 enrolled. By 1965, 
there were 35,000 students, and by 1975 there* would be 50,000. 
The University was seriously considering moving to the suburbs 
in order to build a new expanded campus, but the eitv promised 

* This inrieasrd to H per cent as the uuivnsituV funds tor development 
grew moic tpmhly than anticipated in the late UTlfs. 
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help, and there were many advantages to remaining in the city 
for a university with a large city student body. Temple has been 
slow to meet the reciprocal responsibility which an urban univer¬ 
sity has toward the city, and long maintained a “castle and moat” 
relationship with its immediate community.* Only two faculty 
members are reported to live in its neighborhood. 

On the other hand, what has happened in West Philadelphia 
since 1959 is regarded by many as a miracle. True, conditions 
there are not as bad as those near Temple. But instead of walling 
institutions off from the predominantly non-white, lower-income 
residents, the program developed by the West Philadelphia 
Corporation has opened up the institutions and their talents to 
the community, and simultaneously drawn back faculty families. 

By 1965, 25 per cent or some 1,500 of the faculty lived there 
compared to 6 per cent in 1959, and a total of 3,500 staff per¬ 
sonnel are expected to be residents by 1970. The University of 
Pennsylvania has helped this trend by making 100 per cent loans 
to faculty for home purchase. The WPC encourages new home 
construction, nonprofit sponsorship of FIIA’s 221 (d)3 housing 
and rehabilitation; a staff member helps residents get the KlIA 
mortgage insurance which is available in a renewal area. The 
2,000 acres of West Philadelphia have been certified for renewal. 
But efforts to attract Negroes with means have met with little 
success; West Philadelphia lacks prestige in their eyes. 

Although there is inevitable hostility and resentment on the 
part of residents who fear dislocation, efforts are made to draw 
them into planning and neighborhood meetings. Leo Molinnm, 
WPC’s executive director, spends several days a week knoc king 
on doors in the neighborhood and going to meetings of dissidents 
who may have to be relocated to encourage them to discuss their 
problems. 

The unique Universitics-Relnted Public Schools program, 
which has achieved a remarkable upgrading of teaching quality* 
student opportunity and parent involvement, has done much to 
create a favorable environment. While the student body in these 
six elementary schools and the high school is heavily Negro, 


* Temple, a low-tuition university, lacks Penn's resources. But it Ins 

3 -^ n °f pr< ? fit gr0up ' the North Cit y Corporation, winch k 
concerned with the development of North Philadelphia. * 
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integration has been taking place as more faculty members return 
to the area, in turn attracting other middle-class families. Inter¬ 
estingly, the Negro families have provided the main energy and 
articulate parent body for improving the schools. 

In 1960 the \\ est Philadelphia Corporation, recognizing that 
highly educated families would not move into the area unless 
they knew their children would receive good education, but re¬ 
jecting the idea of establishing a special private school as the 
University of Chicago had done, went to the Board of Education 
and ottered to make resources available to the public schools in 
the local community. As a result, innovations and enrichment 
programs are under way in practically every area, benefiting 
directly 4,000 of the 7,000 children in school there. The programs 
also have indirect promise for the entire school district, since they 
are planned to be exportable. 

The unusual Motivation Program aims to encourage tenth- 
grade students with potential for higher education, and to help 
an increasingly larger number cuter college; it offers them curric¬ 
ular ami cultural enrichment and a tutoring system using uni¬ 
versity students, and encourages active parent participation. 
What makes the program practical and realistic are scholarships, 
ranging from $10U to $2,600 a year, depending on need, which 
arc funded by various local institutions through efforts of the 
Corporation. When the first group of AM” students graduated in 
196% almost three fourths were accepted in one or more colleges 
throughout the nation, far exceeding expectations, and none was 
prevented from going for lack of financing. The program has 
proved so successful that the B5 students who started in 1962 
have increased to SUO in the fall of 196s. 1 hiring the summer, 
another special program brings college bound students onto the 
University of Pennsylvania campus so that they can gain pre- 
col lege experience. The Penn students are as involved as the 
young high school graduates. 

THE ACCELKHATOH FOR GROWTH 

The most ambitious project generated by the West Phila¬ 
delphia Corporation is tlie* $s(),()()0 # ()()() University City Science 
Center, which began operations in 1964 in a reeonverted im 
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dustrial building and will move into a six-block-long complex of 
buildings on both sides of West Market in 1967. 

The Center, which is sponsored by thirteen educational and 
medical institutions in the metropolitan area, is also Phila¬ 
delphia’s major bid to capture its share of the booming research 
and development industry, and make up for the loss of manu¬ 
facturing jobs. Urban university-oriented research and develop¬ 
ment is generally believed to be the heaviest accelerator for 
future growth (witness the Greater Boston and San Francisco 
Bay areas), stimulating twelve jobs in other industries for every 
one of its own. The Science Center, which will employ an 
estimated 5,000, is expected to generate 60,000 new jobs, most of 
which will stay in the region. 

The Center will be a complex of laboratories for industry and 
government use, conference and meetings rooms, computer and 
rapid printing facilities, with a special staff to do contract re¬ 
search. Major research-oriented organizations who are the first 
tenants include General Electric, the Institute for the Advance 
ment of Medical Communications, and the Marketing Science 
Institute. 

Latest of West Philadelphia’s unique enterprises is the Re 
gional Development Laboratory, an incubator for infant research 
ideas with special promise for regional employment. There, 
inventors and researchers rent professional laboratory facilities 
where they can develop job-producing products and services. Pro 
fessional consulting services on marketing and sales and other 
necessary services are also made available. All patent rights and 
future profits belong to the investor. The International Resist 
ance Company is cited as one local example of the “spin oil” 
value of such university-based research. The company, which 
grew out of research done by two Philadelphia college professors, 
employed 2,000 in 1964 and had net sales of $30,000,000. A grant 
has been given to the Regional Laboratory (which is sponsored 
jointly by the West Philadelphia Corporation and the newer 
South Eastern Pennsylvania Economic Development Corpora¬ 
tion), by federal Economic Development Administration to find 
ways of solving the area's hard-core unemployment problems. 

Philadelphia has been below average in its share of scientific 
brainpower, and it missed out on the federally financed space 
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boom. However, its unusually strong medical institutions, plus 
industry in the drug and medical instrument field, put the area in 
an exceptional position to benefit from the new and growing 
federal research largesse in the "life sciences/ 7 The University City 
Science Center and institutional expansions are calculated to 
capitalize on the opportunities.* 

The first phase of the Washington Square West urban renewal 
project has been designed to help the Jefferson Medical Center, 
located there, carry out its $41,000,000 development program for 
new classrooms, laboratories, student and nurse housing, a library 
and off-street parking. Hahnemann Hospital, another of the 
city's most important teaching institutions, also located in center 
city, is being similarly helped through renewal. 

But to attract the brainpower which is essential to not only 
more brains but also research money, cities must provide a highly 
livable environment and cultural and educational amenities. 
Philadelphia's current plans to expand cultural and performing 
arts facilities, in the vicinity of the Philadelphia College of Art 
and the Academy of Music, should attract to the city not only 
suburbanites but also new talents from out of the region. 

TO BRING THE CUSTOMERS BACK 

The big unanswered question in the city's physical develop¬ 
ment plans for center city is: will the shoppers return to Market 
Street? 

Even while center city was coming back as a residential locus 
and sprouting new offices at the rate of 500,000 square feet of 
space a year, the city's main retail street, directly east of City 
Hall, continued to decline. Not only had Market Street failed to 
benefit from regional growth; in the decade before 1964, depart¬ 
ment store sales suffered an absolute decline of 30 per cent, and 
lost thousands of jobs. The first victim of suburban competition 
and population spread from the city, Frank and Sedar, located 

* Between 1953 and 1964, the National Institutes of Health increased 
their support of college and university research from $14,000,000 to 
$319,000,000. As the 1960’s advanced, the Health, Education and Welfare 
Department increasingly dominated federal research grants to educational 
institutions. Consumer expenditures for health, hospitals and medical care 
are also booming. 
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near to the Reading Terminal on Market Street, closed in the 
mid-1950’s. Then in 1963, Snellenburg’s, one of the remain¬ 
ing five Market Street department stores across the street from 
the Reading, went out of business. The loss of customers was 
accompanied by an influx along the once-prosperous shopping 
street of seedy hole-in-the-wall shops and distress merchandise 
dealers. General physical deterioration made the area one of the 
most unattractive retail districts in the country, and gave 
shoppers even less desire to come downtown. The Reading line 
suffered large operating losses and cut back its unprofitable 
commuter service. The distance of the line’s terminal from the 
major office concentrations along Broad Street to the south of 
City Hall and Penn Center on Market Street West was another 
disadvantage. As both the Reading and Pennsylvania’s commuter 
services deteriorated, still fewer people wanted to come to center 
city by rail; if they came by car, they found traffic jams and in¬ 
convenient or inadequate parking space. 

The Market Street East project, which went into execution in 
1966, is the $250,000,000 answer, developed by Philadelphia’s 
planners, transportation bodies and economic consultants, to 
restore Market Street’s retailing pre-eminence in the city and 
region. Although it focuses on the main shopping street, which 
stretches between City Hall and the Independence Mall office 
redevelopment area, the project is expected to act as a major 
stimulus for all of center city. It will tie together downtown’s 
various sub-centers, and also generate the pedestrian traffic on 
which a city center depends in order to work well. Because Phila¬ 
delphia’s planners have kept the core compact, and are making it 
beautiful as well, walking between destinations in center city is 
not only possible, but also more and more pleasant. 

The Market Street East project itself is a scvemblock-long 
structure, a multi-level shopping-office-hotel complex tied into a 
major underground transportation terminal and interchange. 
Shoppers will be able to walk by stores and restaurants along a 
skylighted air-conditioned mall, stroll on open-air cantilevered 
esplanades and cross-overs between the Market Street stores 
along special footbridges. People working in the 3,500,000 square 
feet of new office space to be constructed above the retailing level 
should add substantially to the customer volume. 
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But the entire project's feasibility—the $125,000,000 in private 
construction, and the new uses and revival of shopping it expects 
to stimulate—hinges on plans to make this critical location as 
accessible, pleasant and convenient as possible. The plans must 
increase the volume of people coming there by mass transporta¬ 
tion from throughout the metropolitan region. 

To achieve this the various means of transportation serving the 
general area will be coordinated and modernized. Indeed, the 
partial use of present mass-transit facilities was found to be a 
major roadblock not only to downtown's retailing health, but also 
to the commercial vitality of all downtown; Cirry Smith and Co., 
nationally renowned marketing consultants, also found in their 
1962 study of the plan that the proposed improvements could do 
much to alter the situation. 

The centerpiece of the newly coordinated transportation sys¬ 
tems under Market Street hast, and the most expensive clement 
in the project, is to be a new railroad tunnel. This structure will 
integrate the thirteen separate commuter runs of the Reading 
and Pennsylvania lines, the two railroads that serve downtown, 
but whose stub-end terminals are separated by a quarter of a 
mile. Through-runs of their trains, and several new station stops, 
will give the commuter or shopper a greater choice of destina¬ 
tions in center city without changing trains. The reconstructed 
underground will also provide direct conned ions from the trains 
to the Market Street subway (also scheduled for rehabilitation) 
to a new terminal for commuter buses and to tin* new \000 car- 
capacity gat age which will give automobiles direct access by 
ramps to center city's expressway loop. Ksoalators will carry 
passengers from the transportation terminus to the upper levels, 
A bonus for the pedestrian shopper will be the (‘losing to 
vehicular traffic of Chestnut Street, a narrow shopping thorough' 
fare next to Past Market Street, and the installation there of a 
seven-block trolley line, the first to be built in this eenturv. 

This entire concept had been on the drawing boards for years, 
and the project itself was the keystone in the Planning Com¬ 
mission's I960 plan. But in spite of the retailing decline, several 
years passed before the leading merchants and major downtown 
business interests took it up, (The OPDC, its sphere in center 
city extended from river to river, formed a special commit tee on 
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Market Street East in 1962.) No doubt the conservative bankers 
and merchants required not only proof of feasibility, but also 
success in other center-city projects before they would support 
this mammoth undertaking. 

Even so, not until the passage of the federal Mass Transit Act 
of 1964 were the public means to finance the railroad tunnel little 
more than a hope. With the new legislation, however. Market 
Street East began moving; its target date of completion is 1976, 
which happens to be the 200th anniversary of the signing of the 
Declaration of Independence in Philadelphia. 


THE TIE THAT BINDS 


Philadelphia has been far more awake than most cities to 
opportunities for creative action because it determined in ad¬ 
vance where it was going, perceived relationships, and then 
translated this information into action programs. 'Phis approach 
is particularly impressive in the transportation field. Indeed, had 
not Philadelphia started some fifteen years before Market Street 
East to think about its traffic problems and their implications for 
land use, it would have been futile even to contemplate the 
ambitious downtown retail redevelopment which depends on the 
transportation system for its success. 


Most of the city s development programs and ingenious quasi- 
pubhc action agencies are directed at coping with the impact cm 
a built-up city of technological changes, and with the readjust¬ 
ments which these innovations require if a city is to remain 
viable. Major shifts in scale as well as land use arc required, and 
m the process these often present potential dilemmas. 

'Ibe ever-increasing, apparently irreversible popularity of auto¬ 
mobile travel presents dilemmas to every urban center.*How can 
the specialized and regional functions that belong in the core be 
accommodated there and made accessible to as many people in 
the region as possible without, in the process, sacrificing the verv 

compactness which makes the core work so well for these 
activities? 


dibmmn the j 95 !?' C r ities seemcd unaw are that this traffic 
dilemma existed and, like Los Angeles and Detroit, were letting 
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more and more expressways, parking lots and widened streets eat 
up their downtowns. There was a widely held belief that traffic 
experts and highway engineers could solve cities’ traffic problems. 
Indeed, the sudden availability of billions of dollars in state and 
federal highway construction funds made this approach seem the 
only feasible one. Actually, no one had thought much about 
planning for downtown and its special land use functions. 

1 he fust modern plan for a city s business district to jointly 
consider land and transportation uses and attempt an overail 
solution was proposed in 1956 by Victor Grucn Associates in 
their plan for Fort Worth, Texas of 1980. The plan’s principal 
concept—a vehicle free city center in which the automobile is 
parked in huge garages located on the expressway-circled perim¬ 
eter and the pedestrian is king-had an enormous national 
impact: it redirected thinking about downtowns in an estimated 
one hundred cities, Philadelphia among them. 

But the hurt Worth plan superficially appeared to be merely 
an adaptation to downtown of the firm’s effective shopping 
center designs. It was commissioned by a private utility in a city 
whose leaders were weak and divided, fell into a vacuum and was 
not eanied out; its radical answer tended to be dismissed as too 
diagrammatic and unrealistic/ 

Ivss understood, but basic to the logic of the Grucn firm’s 
sweeping prescription, was the mathematics of the auto as a 
space consumer versus the functions of a city's core. The planners 
calculated future metropolitan growth and the parallel increases 
itt vehicular trips that could be expected downtown; they found 
that at peak hours, four times as much laud as at present would 
he needed for the car iit 1980, and the central business district 
would he exploded into nothing but parking lots. Thus they 
proposed to eliminate all automobiles from the core in order to 
keep it tight. 

A basic proviso to the plan went virtually unnoticed at the 
time, but held the kev to the platr's realization, arrd was a major 
lesson for cities generally. By 1980, even with the huge, 60,000-ear 
capacity of the perimeter garages, 50 per cent more trips to the 

* A similar plan by (hr firm lias hern ramVtl <mt stmr in Kmsno, Cali¬ 
fornia, and indudrs a six blot k pedestrian mall an whal used tu hr a dovvin 

town street. 
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core would have to be made on mass transportation if the plan 
was to work. (This implied a radical change in the habits of auto- 
happy Texans.) 

Philadelphia’s Mayor Clark had early instituted panaceas for 
ending midtown strangulation—placing a ban on ccnter-city curb 
parking, extending one-way traffic streets, building municipal 
garages, and appointing traffic committees to advise him. But 
growing congestion cost an estimated $150,000,000 annually in 
business slow-downs or losses and decreased land values, and 
train commuter service was steadily cut back. 

A start had also been made on an inner-city highway loop to 
rim the core of the city and divert through-traffic. But, as Phila¬ 
delphia’s former planning director, Robert Mitchell, who had 
studied the relation of traffic and land use, warned, “Every major 
highway can be expected to generate much more driving than 
there was before it was built.” Already, 55 per cent of the people 
entering and leaving the inner city did so by car, and one third of 
center-city ground space was devoted to streets and parking. 

The lack of centralized machinery for determining transporta- 
tion policy or carrying it out compounded the problem; responsi¬ 
bilities for different aspects of the city’s circulatory system were 
scattered among various city agencies, independent authorities 
and state departments. The latest of Clark’s traffic committees, 
aware that it, like its predecessors, had failed to accomplish' 
much, recommended that an adequate study be undertaken, with 
staff and budget, and that a board composed of different major 
interests in the transportation field be appointed to conduct a 
closer examination. Clark worked closely with the leaders of the 
Greater Philadelphia Movement to gain support, and the Bureau 
of Municipal Research refined the idea, 'll ie Bureau proposed the 
development of a comprehensive transportation program and 
policy to tie together the piecemeal efforts of nineteen different 
city, state and federal agencies plus private companies. 

Late m 1953 Mayor Clark appointed members of the Urban 
1 raffle and Transportation Board (established by City Council) 
and assigned it the task of developing what no other city had yet 
attempted, an overall, long-range transportation program. The 
Board was unusual, comprising those who actually make de¬ 
cisions about the supply of transportation services. Heads of rail- 
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roads, leaders in downtown commerce, banking, labor unions, 
automobile dubs and public transit, and a number of civic 
leaders—all those with vested and often conflicting interests—sat 
on the Board. Not until they reached a consensus, Clark 
reasoned, would it be possible to put a total strategy into effect. 

Now, while other cities poured all their money into traffic- 
generating, core destroying highways and downtown garages, and 
let mass transportation die, Philadelphia stopped and thought. 

Planner Mitchell, then head of the new Institute for Urban 
Studies at the University of Pennsylvania, was brought back to 
direct the study and develop the program for the Board. Mitchell 
had recently completed, with Chester Rapkin, Urban Traffic , a 
Function of I Mini Use; this pioneer study analyzed traffic in 
temis of its underlying causes and generators, specifically the 
functions of various establishments in the urban community. 
The new principle’s laid down in it became the basis of the bold, 
sensitive and sophisticated interrelated land use and transporta¬ 
tion planning that has taken place in Philadelphia since 195% 
and are virtually the gospel for a new kind of metropolitan 
transportation planning. 

The study's first tenet was that planning urban transportation 
is a specialized but integral part of total city planning. Further, a 
transportation system must be developed as a whole to serve the 
city's activities differentiallv and with maximum efficiency. 'The 
study also pointed out that it is possible to improve traffic condi¬ 
tions by alteiing land use patterns, and by removing from con¬ 
gested areas obsolete establishments which generate antagonistic 
traffic. (A basic earlier study undertaken for the Planning Com¬ 
mission had 1 wealed that much of the traffic’ congestion in center 
city was caused bv iuappmpnate goods handling activities. Fur¬ 
ther, it predicted that with the relative growth in the economy of 
core type functions and the growing distance between home and 
office, travel to and from the central business district, and mount¬ 
ing traffic jams at rush hours, could hr expected.) 

Finally, Urban 'Traffic posited the belief that in the dynamic 
urban community, where 4 a change in any one part inevitably 
brings other changes, the* transportation system could be used as 
a tool to shape bettor communities and regions. 

1 he same year that (burn's Fort Worth plan was being 
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readied, Philadelphia’s Urban and Traffic Transportation Board 
presented its Plan and Program, 1955 to Mayor Clark. Inter¬ 
estingly, and not coincidentally, although the Grucn firm and the 
Mitchell study started from different poles and with different 
aims—the former concentrating on the city center and the latter 
concerned with a transportation system for the entire citv and 
ultimately the region—Philadelphia also found that the system’s 
balance had first to be struck in the core, and that in order to 
save the core, a shift in the present habit of traveling to center 
city by car was also required. 

In contrast to Fort Worth, Philadelphia was the product of an 
earlier, transit-based era and already had perhaps the finest basic 
network of commuter rail lines and transit in the country. But as 
the transportation study disclosed, although few expressways had 
been built in the region, public transportation was losing out to 
the automobile. The commuter lines, with annual deficits run¬ 
ning to $7,000,000, were letting service decline at an accelerating 
rate; by the mid-1950's only 45,000 commuters used rail, compared 
to 75,000 in the late 1920’s when population was much smaller. 
The privately controlled (though 60 per cent city owned) Phil¬ 
adelphia Transportation Company, in fiscal straits since the davs 
of corporate pyramiding, was also cutting back on loss operations 
while it duplicated service offered by trains on more profitable- 
runs. 


This trend was ominous. It meant a 25 per cent increase in 
downtown automobile traffic by 1980. But William Penn’s 
twenty-six-foot-wide cartways could not handle a greater flow 
The main recommendation of the Urban Traffic and Trans- 
portation Board was to achieve a balanced system of rail and 
highway transportation, using present systems as efficiently as 
possible. But its first aim, to save the central business district 
required two things: the expressways circling the core to siphon’ 
off through-traffic, two thirds of which was bound elsewhere- and 
much grater use of more efficient mass transportation. ’ Rail 
travel should be made so convenient, comfortable and inexpen¬ 
sive that it would be preferable to driving. The improvements 
entailed would in turn, require a substantial reallocation of 

nrivate In f 195 \f 43 ’ 000 ' 000 was bein § s P cnt in the region on 
P ate automobile transportation and only $117,000,000 on 
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transit systems. Although a new system of urban highways was 
needed, public assistance to transit and rail must be given 
equivalent expenditures. The Board’s report also held that a 
regional body was necessary to develop and control transporta¬ 
tion in the region since so many of the city’s traffic problems 
originated outside the core. 

THE “PHILADELPHIA PLAN” 

Another difference between Port Worth and Philadelphia was 
in the local leadership. Mayor Dihvorth made the report pre¬ 
pared for Clark the transportation bible of his own administra¬ 
tion. lie assigned responsibility for its realization to his managing 
director, appointed a new board, and won City Council’s ap¬ 
proval of a regional approach. 

But the surrounding counties, afraid they would be dominated 
by Philadelphia, abruptly rejected the idea. (They did, however, 
accept the basic network of highways for the city and region de¬ 
veloped by the Philadelphia planners, and these were adopted 
basically by the state highway department. 1 Next, the Pennsyl¬ 
vania Railroad threatened to abandon serv ice on its commuter 
runs which were so vital to the region’s transportation network. 
It seemed the cow would get out of the barn before the door 
could be closed. 

Discussions initiated with the Permsvlvartia line proved fruit¬ 
less. I)ilwot(It’s city solicitor even threatened litigation before the 
courts and state regulatory bodies to restrain the railroad from 
abandoning, service. But then Congress passed the Transporta¬ 
tion Act of PtsH, which eotrr.idetablv eased constraints on lines 
wanting to discontinue train service, and bolstered the litre's posi¬ 
tion. Litigation could go on for years while Philadelphia's com¬ 
mitter service quietly died. 

lire city moved front planning to emergency action, based on 
the recommendations of the UTPB report. Mavor Dihvorth 
appointed a task force, and within a few months they initiated 
the ‘Philadelphia plan,” the most novel, successful and influ¬ 
ential publicly initiated scheme in the country for nursing 
commuter rail back to useful set vice. One result is that metro¬ 
politan Philadelphia has not had a single litre abandoned. 


: 3SS : cities in a race with time 

The main thrust of the Philadelphia plan is to buy improved 
service from the railroad carriers, paying the lines for the extra 
runs which they cannot afford and for rides at reduced rates. A 
market survey indicated that more people would commute by rail 
if the frequency of service was increased, fares cut and the 
antiquated cars and tracks and Victorian stations replaced with 
comfortable modem facilities and equipment. 

In the fall of 1958, a trial program was initiated on two 
Pennsylvania and Reading runs to Chestnut Hill. These were 
entirely within the city limits, had suffered a decline in ridership, 
and partly paralleled the new Schuylkill Expressway, which was 
to open soon. At the end of six months, “Operation North¬ 
west” had increased ridership by 40 per cent for a total public 
subsidy of $160,000, and the opening of the new expressway 
had little effect. The experiment was then extended to two 
more runs of the Pennsylvania as well as the Reading. Reduced- 
fare connecting bus service was provided at both ends, with a 
special ten-cents-a-ride loop to run between the downtown sta¬ 
tions and center city offices. Tallied results showed a 30 per cent 
increase in train riders and a marked reduction in downtown 
automobile trips. The cost to the city was $320,000, and annual 
savings to the commuter were $250. The subsidy plan was next 
extended to the northeastern section of the Reading, with even 
more striking results. Another market study revealed that if 
modern rail cars and smooth new tracks were provided, the 
ensuing increase in riders would be still greater. The rail com¬ 
panies still lost money on these commuter runs, but they were 
willing to continue the program. 

The city was so pleased with the results that it proceeded to 
put the plan on a more permanent basis. In 1960, another non¬ 
profit Philadelphia agency, the Passenger Service Improvement 
Corporation, was set up to administer and extend the plan, with 
a new Board. In October 1960, three more runs were added 
and in mid-1961 the PSIC was able to report a 44 per cent in¬ 
crease in riders on the city-subsidized private commuter lines 
since the start of the plan three years before. Suburban cotn- 
muters were even driving out of their way, leaving cars behind, in 
order to take the less expensive and more efficient rail rides. The 
a ty s annuaI out lay by that year was $1,500,000, which bought 
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6 ,000,000 rides that would not otherwise have been provided. 

But why should all the city taxpayers subsidize rail commuters? 
John A. Bailey, who was moved from the post of Philadelphia's 
assistant managing director to director of the PSIC, pointed out 
that even with new expenditures under the Philadelphia plan, 
the city's subsidies to automobile riders were still much higher 
than to rail riders. In Operation Northwest, for example, the city 
paid only nine cents a commuter ride, while it expended nine¬ 
teen cents per trip on freeways, an additional twenty-five cents 
daily for each car parked downtown, and $50 annually per car on 
its street system. Were everyone entering the central district on 
rail to be accommodated on freeways, the city would have to pay 
out sixty-three cents per person on each round trip. The Dela¬ 
ware Expressway, whose twenty-six miles were expected to cost 
$300,000,000, could carry only one tenth the number of people 
which existing transit, modernized and extended, could move for 
$175,000,000. 

The direct public subsidy to automobile transportation did not 
even include the consumers' own expenditures for gas and oil, 
insurance, repairs, depreciation and parking, nor did it calculate 
the loss to all the city taxpayers from non-taxable highways and 
streets. Popular support for better commuter service was suffi¬ 
ciently strong in 1961 for the voters in Philadelphia to approve a 
$5,600,000 loan to the railroads to pay for more parking and new 
equipment. 

But several key elements necessary to improve mass transit and 
to achieve the balanced system were still missing. One was pur¬ 
chase of the Philadelphia Transportation Company, which ran 
most of the city's buses, streetcars, subways and elevated lines. 
Philadelphia's transportation planners believed that transit should 
be ran without profit, like other government services, but the own¬ 
ers and directors of the PTC were concerned about making money 
and paying dividends to their stockholders. The company's board 
(headed, ironically, by two former chairmen of the City Planning 
Commission, Hopkinson and Greenfield) rejected the amount 
offered by the city to purchase the company. Negotiations ended 
in a city lawsuit against the P IC. 

Another gap was in the cooperation of the surrounding coun¬ 
ties where one quarter of the people holding jobs in Philadelphia 
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lived. Large additional sums were also needed to replace the 
present obsolete equipment whose maintenance was a needlessly 
costly drain on the carriers; to modernize or relocate stations and 
to supply them with sufficient nearby parking. The OTTR had 
called for a $100,000,000 investment in the region's mass trans¬ 
portation facilities. To connect the stub-end terminals of the 
Pennsylvania and Reading lines in center city and build the 
tunnel would itself require an estimated $40,000,000. But it was 
regarded as a public investment which would be well worth while; 
it promised the rail carriers savings of $2,000,000 annually, since 
fewer cars would be needed to provide for the same level of ser¬ 
vice, and the improved convenience would draw more rail 
commuters to center city. 

NEW AIDS AND 

METROPOLITAN COOPERATION 

But the city was nearing the borrowing capacity set by its own 
financial policy; it had already passed one major bond issue to 
buy 270 new subway cars for the FTC, which it was also subsidiz¬ 
ing annually out of the expense budget for $ 5 , 500 , 000 , in addi¬ 
tion to the financial assistance to the railroads. The state had 
shown no interest in Philadelphia’s transportation problems; it 
shortchanged the city even in highway construction funds.* 
Therefore, Mayor Dilworth told members of Congress in 1960, at 
the first hearings ever held on possible federal aid to mass transit, 
that it was up to the federal government to provide the balance 
from national revenues, since the city’s transportation system was 
not only regional but also interstate. (Through the'Delaware 
River Port Authority, Philadelphia was extending and improving 
its subway service to New Jersey.) 

These Congressional hearings culminated five years of nation¬ 
wide effort originated by Clark and carried forth by Dilworth to 
put urban mass transportation on the federal aid-to-cities list. 
The results dramatically showed that local studies, demonstra¬ 
tions and initiative can influence new national legislation to help 
cities help themselves. 

behin^twinl^ constructin S the center city expressway loop dragged far 
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Clark believed that maximum federal aid would be necessary 
to realize Plan and Program, 195 5, and tried that year to get this 
new item on the grants-in-aid agenda of the American Municipal 
Association. But few cities were then even thinking in such 
terms. Passage of the 1956 Highway Act, which made billions 
available for urban highway construction, was a tremendous set¬ 
back, but Mayor Dilworth took up the mass-transit idea and 
promoted it energetically across the country. With other mayors, 
newspapers, railroad interests and civic groups, he stressed the 
importance of an integrated metropolitan circulatory system 
which could move people, not cars, quickly, conveniently, and at 
the lowest possible cost. By the end of 1959, stirred into action by 
the Transportation Act of 1958, an effective lobby of interest 
groups took the mass transportation package to Washington. 

When Dilworth testified before Congress in 1960 as current 
president of the American Municipal Association, he spoke for 
American cities in general. But what made the great impact was 
his ability to cite from Philadelphia's unique mass transportation 
experiments and to show that federal aid allowing cities to pur¬ 
chase capital equipment for improved rail service would more 
than pay for itself; it would increase commuter rides and rail 
revenues and reduce the demand for costly new streets and urban 
expressways which government would otherwise have to build 
and maintain. 

Congress in 1961 for the first time made a small but significant 
appropriation to help localities plan public transit facilities and 
carry out demonstration projects, and this was the foot in the 
door leading to the 1964 Mass Transit Act. However, Congress 
stipulated in the legislation that the funds were to be available 
only on a metropolitan basis. This provision allowed Philadelphia 
to bring all except one of the four recently reluctant suburban 
counties into the Philadelphia plan. In October of 1961 Mayor 
Dilworth and the commissioners of three counties signed the 
South Eastern Pennsylvania Transportation Compact, to extend 
the program beyond the city line, with costs to be shared. 

Why had the counties changed their minds in five years' time? 
Certainly the prospect of forfeiting federal funds was a goad, and 
influential Republican suburbanites who had offices and civic 
commitments in center city added their persuasive powers. Most 
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important, however, the rapidly urbanizing counties were devel¬ 
oping city-size traffic jams, and the success of the Philadelphia 
ridership program made it seem that improving mass transit 
might cost them less than building more roads and installing 
expensive traffic systems. At least Philadelphia had the planning 
staff and technical expertise to help the counties find out. (John 
Bailey, who moved on to direct the regional compact, said, 
"You have to create the public. But you can't sell them on facts; 
you have to show them.") 

The initial extensions over the city line proved so successful, 
and the economic effect of two strikes by the transit unions early 
in 1963—one in the city and the second primarily in the suburbs 
—were so serious, that the elected officials of the city and coun¬ 
ties determined to make more formal governmental arrange¬ 
ments. Enabling legislation was submitted to the state for a body 
that could not only take over management of special programs 
but also acquire rail lines, the city and county public transporta¬ 
tion systems, and the Delaware River Port Authority, and fuse 
them into one unified system; the South Eastern Pennsylvania 
Transportation Authority was in operation in 1964.* When the 
Reading line, which was suffering heavy operating losses, threat¬ 
ened to abandon all its commuter rail service that summer, the 
new Authority was able to give it emergency aid, and prevent it 
from the collapse which would have wrecked the whole system. 
When the state, led by Governor William Scranton, considered 
financial aid to urban mass transit in 1965, Philadelphia and its 
four suburban counties fought together in Harrisburg for the first 
time. All were committed to the idea of center city Philadel¬ 
phia, and Philadelphia itself was becoming more and more aware 
that its economic health was interdependent with that of the 
metropolitan region. 


To qualify for grants under the Mass Transit Act of 1964, 
the new regional transportation authority was required to have 
programs that fit reasonably well with those of the new Delaware 

* ^ was necessary to encompass the five counties and 

208 municipalities which were involved in SEPTA, and to issue bonds. The 
board is composed of one member appointed by the Governor of the 

and , tW( ? b y each of the top elected executives of Pluladel- 
phia and the four suburban counties. Eventually, the Delaware River Port 
Authonty is expected to be brought into SEPTA. 
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Valley Regional Planning Commission, successor to the Penn- 
Jersey Transportation study. 

IIow this will succeed is open to conjecture. Experience with 
the $5,000,000 Penn-Jersey Transportation study—an ambitious 
project bringing together officials at four government levels in 
order to obtain their agreement on future transportation develop¬ 
ment in the region based on alternative modes projected by com¬ 
puters—revealed that while the planners were planning," basic 
transportation decisions had to be made; furthermore, the 
politicians were unable to mate the abstract decisions required 
by the study. 

WILL THE CITY BE READY? 

“Sometime between now and HH0, the relative advantage of 
the central city and the suburb will come back into balance,” 
William IC. Wheaton slated in a PA9 address on metropoli¬ 
tan Philadelphia's future population presented to the Citizens’ 
Council on City Planning. Wheaton, then director of the Insti¬ 
tute for Urban .Studies at the University of Pennsylvania and one 
of the country's foremost urban authorities, explainer! why lie ex¬ 
pected this to be so. During that period, the suburban areas 
would have to absorb a major new population explosion, and 
with this, the huge advantages of lower land costs and real estate 
taxes, accessibility and high amenity which the suburbs had en¬ 
joyed riming the past thirty years would be reduced. 

It the city's renewal program was massive and effective and 
center city's amenities were raised, Wheaton predicted that the 
city by 1980 could regain its popularity and be competitive. 
“When that time comes, will the city be ready?" Can Philadel¬ 
phia by 1TH0 realize the goals of its long range comprehensive 
plan of greater amenity and accessibility for all? 

The renewal called' for in the $5,700,00U,()()() plan-renewal 
taken in the broadest sense of all improvements necessary to make 
the whole city workable, attractive and competitive-is massive. 
But at the present rate of carrying out plans, Philadelphia will not 
be ready. That city has moved ahead more sensible, in a more 
coordinated way and more comprehensively in preparing itself 
for the urban future than other big cities, and civic involvement 
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there is second to none. But the pace is not fast enough, the scale 
in no way commensurate with the size of the city or the extent of 
blight. The administration has not taken adequate advantage of 
new federal aid programs to deal with underlying socioeconomic 
problems, nor has the city accepted the proposals recommended 
by its renewal planners. 

Moreover, the public costs of carrying out the plan are far be¬ 
yond any sum imagined by the planners in 1960. Getting the 
$3,700,000,000 for the public improvements called for in the plan 
was predicated on the assumption that the state and federal 
governments—mostly the federal— would contribute more than 
one third of the total. But this would have required a fundamen¬ 
tal shift in the pattern of national spending in favor of cities, a 
shift that has not taken place under the New Frontier or the 
Great Society. In fact, the Commonwealth's new urban aid pro¬ 
grams for higher education, open space and mass transit have 
advanced state assistance much faster, proportionately. 

Locally, the timetable of the plan is dependent on the city’s 
self-imposed limits on annual expenditures for tax supported 
projects, a figure based on the proportion of capital expenditures 
to the city's gross income. At the 1960 rate of $23,000,000 
annually, the total local share of $921,000,000 would not he 
reached until the year 2000—unless the city were to encumber 
itself with huge debts. The plan's completion could be acceler¬ 
ated to 1988, however, if the growth in personal incomes 
anticipated by 1980 was realized. 

With one third of the city's families currently earning $3,000 
or less, such calculations seem unrealistic. Moreover, it is evident 
that the city plan far overestimated Philadelphia's industrial po¬ 
tential, and the growing job gap is totally out of line with the 
plan, which was predicated on a total increase of at least >6,000 
jobs by 1970. 

It has also become clear that the city grossly underestimated 
how long it would take to eliminate blight and rebuild neighbor¬ 
hoods at the present rate of expenditure. An anahsis of renewal 
in Philadelphia undertaken for its Community Renewal Program 
found that, as stated in the 1966 report to the Department of 
Housing and Urban Development on progress under Philadel¬ 
phia's Workable Program: “Under existing levels of public fi- 
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nancing it would take more than 100 years to complete Title I 
projects for all the areas needing treatment.” 

Center city renewal projects were moving ahead on schedule; 
institutional expansion was proceeding at an even faster rate than 
anticipated. (Projects benefiting from new public grant pro¬ 
grams, such as the universities and mass transit, accelerated 
most.) The big delays came in residential renewal projects out¬ 
side of center city. These were the largest Title I programs in 
terms of acreage and public expenditures, receiving 45 per cent of 
the city’s annual renewal outlay. Kxpericnce in the conservation 
areas program, which was initialed in 1957 under the new bal¬ 
anced approach, suggested that Philadelphia had indulged in 
some wishful thinking about the cost of rehabilitating its older 
neighborhoods, and the CRP aualvsis indicated that urban re¬ 
newal in the gray areas had gone about as far as it could—alone. 

In 1957, it was expected that five of these older neighborhoods 
could be rehabilitated annually at the public cost of $500,000 
each, based on a fairly low level of public treatment. As the De¬ 
velopment Coordinator stated: "In such conservation areas, an 
improvement here and there may be enough to do the job 
getting rid of a factory . . . clearing up a traffic problem . . . 
taking care of an isolated run down house. . . Such spot clear¬ 
ance, phis code inspection, scatteied public housing and support 
by arousal local leadership, were deemed sufficient to win sub¬ 
stantial rehabilitation and halt decline. Through these programs, 
he expected that available funds could be spread out and used 
“far more effectivelv’’ than in redeveloping slum areas. 

By 1965, however, the public costs in couscivatiou areas were 
running between M.OOt),()()() and '•> 1 R.UOO.fKK) per neighborhood, 
and the Redevelopment Authority lu-licved that only two such 
projects could be under taken annually. The first was still far from 
finished. 

The unanticipated problems started with a cutback in federal 
renewal funds which delayed the program’s start. Making plans 
with the residents look considerable tune, resulted in raising their 
standards and expectations, and tlrus created demands for greater 
public investment in community facilities. Self help leadership 
proved ineffective, partly because the population in these areas 
was changing. Much more city stall was required than was ncc- 
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essary in clearance projects, and it was obvious that continued 
public efforts would be required even after the renewal program 
was “finished” to prevent new decline. Property rehabilitation 
itself proceeded much more slowly than expected; there were far 
fewer resident owners than originally, and the pace was held back 
by the slowest and least cooperative owners. There were so many 
holdouts that the Authority had to go into extensive property 
acquisition, the single biggest factor in high project costs. 

But the major deterrent to carrying out rehabilitation was lack 
of private financing. Banks were reluctant to make loans for 
neighborhoods which, despite urban renewal, they regarded as 
still on the downgrade—certainly not likely to last for the forty 
years assumed in the renewal treatment. And the economic 
validity of spending much on the row housing in these areas was 
questioned. As the Citizens' Council on City Planning pointed 
out in a 1965 critique of urban renewal in Philadelphia, the con¬ 
servation approach is not effective in areas where the costs of pri¬ 
vate rehabilitation are out of scale with the resulting values of 
improved properties. Much larger public subsidies would he 
needed. 

The public housing authority was the chief residential devel¬ 
oper in the Morton project, the most advanced of the conserva¬ 
tion neighborhoods. Tax-exempt local institutions were also 
helped. The effect on the tax base, according to Community 
Renewal Program estimates, was a 36 per cent decrease in total 
assessed values. (Center city projects—Washington Square, In¬ 
dependence Mall and Park Towne—would result in a net gain of 
265 per cent and “help to balance the losses in revenue.”) 

The Redevelopment Authority looked hopefully to two new 
special assistance programs made available to homeowners in 
urban renewal areas by the blousing Act of 1965; this offered 
rehabilitation loans at 3 per cent interest, and grants of $1,500 to 
homeowning families with incomes below $3,000. However, the 
funds Congress appropriated for these two programs were lim¬ 
ited * and had to be spread across the entire country. Even so, 
the city agencies were laggard in promoting use of previous spe¬ 
cial aids for building lower-cost housing, such as 221(d) 3 . Hie 
Philadelphia Housing Development Corporation— a new quasi- 

Cl tn C n°nfn eSS a PP ro P riat f d $100,000,000 for the loan program and 
$1,500,000 m grants, m the first year. 
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public agency established in 1964 and given $2,000,000 by City 
Council for a revolving fund to rehabilitate properties or stimu¬ 
late construction of new ones on a limited profit or nonprofit 
basis—remained largely on paper. 


THE NEW RENEWAL 


The relatively poor results in neighborhood conservation com¬ 
bined with the growing restlessness and problems of the city's 
Negro population gave rise by the mid-1960’s to a new dissent; 
citizen organizations and city planners at the University of 
Pennsylvania called for new approaches to planning and renewal. 

University critics charged that the local “renaissance" was a 
facade which hid the city’s teeming, neglected slums. It was 
asserted that the welfare mandate of the 19-19 National Housing 
Policy—“a decent home and a suitable living environment for 
every American family’’ -had lost out to economic development; 
that physical planning had been overemphasized and human 
needs ignored; that urban renewal had done too little in creating 
jobs and better housing for the poor. 

Philadelphia, more than any other city, has emphasized provi¬ 
sion for low rent housing in renewal areas. It provided the Hous¬ 
ing Authority with hard-to find sites at reduced cost, tried to 
avoid economic and racial ghettos by putting low rent and 
middle income units in the same project areas, and pioneered 
new approaches, such as the Used House program and scattered 
sites, to avoid stigmatizing poor families. The city’s Centralized 
Relocation Service helped several thousand families find better 
homes when forced by code enforcement to move outside of 
litle I areas. (As a result, it pioneered new federal aids for local 
code enforcement.) 

But if some critics felt that the volume was too low—only 
14,000 units of public housing in the whole city, and l.SlK) more 
scheduled for acquisition and rehabilitation under the Used 
House program''-others, the citizens’ Philadelphia Housing As- 


* The experimental program Iiegan wmkim; faster in after the 

Housing Authority set standards for private < nutt.n tors to do the ar (position 
and rehabilitation, and then bought the houses Itotu them instead ot rloinj; 
the work itself. Hut some experts said it would Ik* elu*-""~>' 
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sociation foremost, felt that low-rent housing was an inadequate 
answer to present needs. From a massive analysis of housing 
problems in Philadelphia, the citizen organization concluded that 
the new approaches authorized by the blousing Act of 1965- 
even rent supplements—did not deal with the basic cause—pov¬ 
erty. Because the federal program requires that projects" operating 
costs be paid out of rents received, it was too expensive for the 
poor and was not reaching the really poor. The Association pro¬ 
posed a federal housing subsidy directly to poor families in order 
to close the gap between what they could pay and what standard 
housing cost. Philadelphia had a large supply of standard, low- 
value housing, but poor families had to spend too much of their 
income on it. 

The city, itself, had also gone through an intensive analysis and 
rethinking of renewal, aided by the Community Renewal Pro¬ 
gram studies. These had provided an opportunity to stand back 
from project planning and execution and look at all aspects of 
the renewal problem. The inherent limitations of a strictly physi¬ 
cal approach to renewal, and the importance of social factors 
became more and more obvious. A statistical profile of the city’s 
"blue areas”—inner-city slums marked in its plan for eventual 
clearance and reconstruction—made the reasons appallingly clear. 
In these eleven square miles of the city, 377,000 families, 80 per 
cent of them non-white, lived at densities of 34,300 to a square 
mile, only 58 per cent in housing that was sound, with all facili¬ 
ties. Of the labor force there in 1960, 13 per cent were unem¬ 
ployed (the number was no doubt much higher, since statistics 
only classify those seeking work), 84 per cent were unskilled or 
semiskilled. Fifty-four per cent of the families had incomes below 
$4,000. School records in 1963 showed that 50 per cent of the 
young adults dropped out between grade 10 and graduation, and 
sixth graders reading and arithmetic scores ran an average of a 
year behind grade. 

It was obvious that these problems of poverty, unemployment, 
ignorance and lack of skills, which made renewal so difficult in 
the inner city, could not be met by just the Redevelopment Au¬ 
thority or a good relocation program. Here, where the human 
problems were greatest, the city had pushed the urban renewal 
formula about as far as it could go. 
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In view of the large public investments that had to be made to 
bring gray areas up to standard physically, but which left the 
people with many of the basic problems that led to blight, the 
CRP analysts decided to consider a completely new approach. 
Influenced by the new mission-oriented thinking of the Depart¬ 
ment of Defense, the CRP analysts—and these included not only 
physical planners and redevelopment administrators, but also 
educators, economists, sociologists, an anthropologist and welfare 
agency people—began asking new questions. What kind of pub¬ 
lic investments should be made? I low much might a dollar spent 
on a community organizer or on job training accomplish against a 
dollar for brick and mortar? More important, what was the goal, 
and what were the problems? 

Four major problem areas were defined: housing, jobs, educa¬ 
tion and mobility. The analysts then asked how Philadelphia 
could best attack these problems and use the various resources 
and programs most effectively. The result was a basic redefinition 
of renewal: that' renewal is not an end in itself, hut a means to an 
end, and that urban renewal, anti poverty and other programs arc 
just tools in the larger program, whose purpose is to improve the 
human condition. 

IIow would this redefinition be put into practice? ’lire CRP 
studies had not set jelled into an official police statement hy the 
city at the time this hook was going to press. Hut the three big 
new ideas emerging from it have been uuoilieially discussed, and 
there is some indication of their chances of adoption. 'I'he* three 
new ideas arc the “distiifiuted ’ appioaeh, the development pro¬ 
gramming process, and a program development unit in the 
Mayor’s office. 

Under the distributed appmach, the entire inner citv would be 
certified for mban renewal. Public investment in new facilities 
there health centers, schools and recreation areas - would be 
distributed throughout the area on the basis of people’s needs, 
instead of to meet the demands of the usual Title I project'. 
I'-tjually important, provision of these facilities would not be 
contingent upon a renewal plan achieving full compliance with 
code enforcement or high standards of rehabilitation. A new 
I Me I formula would be necessary to make Philadelphia’s dis¬ 
tributed approach eligible for federal aid. Hut the citv has several 
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years to lobby for this; the capital programming process commits 
it to the old renewal policy at least until 1970. 

The development programming process is a means of coor¬ 
dinating physical, social and economic programs in renewal areas, 
to guide allocation of public resources in the most effective way. 
With the new process, which in many ways anticipated the fed¬ 
eral proposal for the "Demonstration Cities/ 7 * in the inner-city 
renewal area expenditures for services under the city's expense 
budget, such as for health, welfare and anti-poverty, would be 
considered together with capital expenditures. The technique of 
systems analysis would be used to evaluate the performance of 
services and facilities to determine which combinations give the 
highest relative payoff compared to investment. 

Factoring in these various programs is the big challenge, and to 
make this possible, the CRP proposes putting into the office of 
the Mayor a program development unit, to provide an overview, 
analyze program performance and enable him to make the 
requisite executive decisions based on this information and the 
available resources. 


But these sophisticated new techniques and approaches must 
win acceptance in the local political market place, and success 
depends ultimately on the ability and willingness of the elected 
political leaders to forward and use the planners' ideas. Philadel¬ 
phia s current Mayor, James H. J. Tate, former president of the 
City Council, who moved into City Hall when Dilworth resigned 
to run for Governor in the winter of 1962, is an honest, plodding 
product of the Democratic machine. 


"Tate tries to do the same things as Dilworth and Clark, but 
he doesn't know how," a distinguished former city official who 
served all three administrations in key positions observed A 
former top member of the city planning department commented, 
He wants people who are not as bright as himself around him. 
He doesnt know how to use people or take advice." There is 
much concern that Tate would not know how to use the program 
development unit. But City Council is not eager even to give the 
mnovation a tml. In December 1965, Council turned diwn the 


* See Chapter 9. 
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Mayor s request for funds to set up the new administrative unit; 
it chose more policemen instead. 

“Lack of money isn’t the only constraint on cities/’ a shrewd 
observer of the planning process in Philadelphia noted. “You 
have to have the talent that knows how to get it and spend it. 
We have more bright ideas here than people to implement them. 
The Great Society got ahead of us/’ 

Under Tate there has been a steady outward flow of top people 
from City Hall, slowdowns in on-going programs, such as transit, 
and a reluctance to take political risks or start new programs.* 
The chief victim so far has been the anti-poverty program, which 
originated after Tate became Mayor and is integral to the new 
development programming approach to renewal. 

Attacked by a militant and demagogic new Negro leader, lack¬ 
ing commitment from the white power structure, cut down by 
sniping city bureaucrats, Philadelphia’s program (started as a 
Ford Foundation gray areas program) was one of the slowest to 
qualify for federal manpower training and economic opportunity 
funds, and still has relatively less money per capita. (“This 
wouldn’t have happened under Dilworth,” a veteran of this 
struggle commented. “Clark and Dilworth tried to make the city 
whole. Tate fractionates it.”) As the CRP report on economic 
development stated, “Bits and pieces of a manpower program are 
scattered about the governmental landscape. No mechanism 
exists for preparing and carrying out a comprehensive and inte¬ 
grated . . . frontal attack on unemployment.” Even to get the 
report published was a struggle. The city’s most successful job 
training program is Opportunities Industrialization Center, 
started by the Reverend Leon Sullivan, who in the early 1960’s 
led 400 local Negro ministers in consumer boycotts against dis¬ 
criminating companies, and then found he could not fill jobs 
with qualified Negroes. The significance of this effort can be 
appreciated when it is realized that by 1985, 50 per cent of 
Philadelphia’s labor force is expected to be non-white. 

Fortunately, there has been a major step forward since 1962 in 

* On becoming Mayor, Tate pronounced acquisition of the public trans¬ 
portation facilities a "dead duck/' According to informed sources, he felt it 
would be politically easier if the public blamed poor service on the PTC, not 
the city. The 1963 strike changed his mind. 
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education, a critical public area that was untouched by reform. 
Clark and Dilworth could take on only so many big fights, and 
the schools promised to be a tough one. Dilworth commented, in 
1961, that the board was still back in the nineteenth century. But 
by the early 1960’s there was a growing uneasiness and active 
concern that the Philadelphia public schools were not doing their 
job. 

The businessmen in the Greater Philadelphia Movement were 
becoming aware that a Philadelphia high school diploma didn’t 
mean much to employers. They were also concerned that unless 
the quality of the schools was improved the flight of the middle 
class would continue. The NAACP sued the school board for dis¬ 
crimination in its administrative appointments. The chairman of 
the Citizens’ Committee for the Public Schools believed that 
eighty, not eight, schools needed programs like those in the Ford 
Foundation assisted effort. But the conservative school board 
was dominated by a budget-conscious business manager, and had 
little interest in new needs and programs. The school system was 
so remote from the rest of the city that the board had not par¬ 
ticipated in developing the comprehensive plan. 

A Chamber of Commerce survey revealed the gap between 
work-force skills available and skilled jobs going begging, and 
industrial planners worried that without an educated labor force 
they could not attract desirable new companies. The dropout 
rate was so high that in the 1970's, over one third of the prime- 
age labor force would not have finished high school. 

In 1961, the Greater Philadelphia Movement, urged to action 
by the less prestigious Citizens’ Committee on the Schools, as 
well as by its own members, commissioned studies of the school 
system; these, when released in 1962, lit a time bomb under the 
ossified “House of Lords,” as the unresponsive, remote old school 
board was known.* The studies spelled out the failures of the 
system in educating Philadelphia’s youth and in encouraging 
citizen interest, and proposed a complete reorganization, starting 
with a request to the state for home rule and authority to deter¬ 
mine school tax rates. 

The reforms were achieved faster than anyone had dared hope, 

Pittsburgh, with the same original setup, has a school board that is re¬ 
sponsive to new needs. 
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An Educational Home Rule Assembly lobbied in Harrisburg for 
fiscal home rule and Mayoral appointment of the school board 
and won its requests from the legislature in 1963. In May 1965, the 
voters of Philadelphia approved the new simplified organization 
and the home rule school district. The new board was to be ap¬ 
pointed by the Mayor from a list of names submitted by a 
nominating panel. 

'Plie victory was crowned by former Mayor Dilworth’s agree¬ 
ment to accept the presidency of the new Board. (He was per¬ 
suaded by a close associate, John Patterson, who was a key 
behind-the-scenes mover in the education reform.) It was not 
difficult to win the agreement of Tate, whose image was then 
suffering from snipes that the City Council president was taking 
at him. Even before the new school board was to take office in 
December, Dilworth appointed volunteer task forces, which rec¬ 
ommended major changes and an innovative approach that augur 
well for the future. 

Dilworth’s acceptance of this new responsibility is also a good 
indication of the future. Although local government seems in 
need of renewal, much of the top talent that has left City Hall 
has not left Philadelphia, hornier Development Coordinator 
Rafsky is an unofficial member of the Mayor's cabinet and serves 
as chairman of the Community Renewal Program study, although 
he has been executive vice president of the Old Philadelphia De¬ 
velopment Corporation since 1%2. Other former members of 
Oluiks and Dilwoiths cabinets hold top executive positions in 
quasi public development organizations or teach at the univer¬ 
sities. Edmund Bacon, almost alone among the special talents in 
the city, has remained as executive ducctor of the Planning 
Commission. 

If the city administration is not eager to take on new responsi 
bilitics, the (»PM has a widening sphere of concern, and contin¬ 
ues to spin off new development agencies, the* most recent one 
for impiovcmcnt of the city s port, which has failed to realize its 
great economic potential for the city. 

There is, and will continue to bo, the multiplicity of these 
strong organizations and citizen agencies, the cadre of civic elite 
who compose their hoards and who are also training the next 
generation, and the enormous momentum of the multiple activi- 
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ties which they, together with past city administrations, have set 
in motion since 1952. There will also be the beacon of 1976—the 
200th anniversary of the Declaration of Independence—when 
Philadelphia's planners, its power and perhaps even its politicians 
expect to show off their reborn city to world visitors as a model 
for urban living in America. They will have to widen their scope 
and speed up their pace, for in the inner city, the time is growing 
short. 



9 

WHAT URBAN RENEWAL 
CAN AND CANNOT DO 
■ New Haven Goes 
the Whole Route 

Richard C. Lee of New Haven is the first Mayor in the country 
to have made urban renewal the cornerstone of his city's admin¬ 
istration as well as of his own political career. Under Lee, New 
Haven has done things that many other cities have just talked 
about or dabbled in. 

Because New Haven is small enough to make the city compre¬ 
hensible, and because the treatment applied to its common 
urban ills has been comprehensive, creative, and apparently more 
successful than in almost any other city. New Haven has come to 
be regarded as the best example of what federally aided urban 
renewal can do for stagnant older American communities. More- 





: 4°6 : cities in a race with time 


over, because it has been successful in improving its physical 
environment. New Haven reveals what particularly well other 
ingredients besides physical rejuvenation are required to treat the 
sickness that besets older American cities. 

Since 1954, when Lee took office, this 300-year-old Yankee 
community of 152,000 in southern New England has undertaken 
the largest per capita program of any city in the country. Some 
$120,000,000 of all Title I funds—$790 for each resident—has 
been given or reserved for use by New Haven.* Thirty per cent of 
the land, where half of the population lives, is under renewal 
treatment or planning; more of New Haven's future is dependent 
on such federal aid than any other American city. Without urban 
renewal, plus $100,000,000 in state t and federal highway funds, 
New Haven could not do much to save itself. 

By late 1957, New Haven seemed to have found many ways to 
pump new life into a tired old city. Its worst slum. Oak Street, 
rotting for generations near the center of the city, had been 
cleared with Federal Title I aid, and private millions were 
pledged to rebuild it. An eleven-story $11,000,000 office building 
for the Telephone Company was to rise there, bringing 2,700 
employees within a lunchtime stroll of downtown shops, and 
large new ratables to the sagging municipal purse. Nearby there 
would be three high-rise apartment houses, also privately fi¬ 
nanced, separated by green lawns and playgrounds for children, 
with room for 700 families and ample parking space. Only half 
the community services required by the former Oak Street slum 
would be needed after redevelopment; five times the taxes would 
return to the city. 

But Oak Street was only the first step in a grand design for 
community renewal. Parallel to the Title I site, a pathway was 
being cleared for a six-lane, mile-long traffic artery, the Oak Street 
Connector. This was designed to pump motorists from the new 
Thruway coming up the harbor-side, as well as from the inland 
suburbs, to the city's slipping retail center for which a daring 
redevelopment plan had just been announced. Plans were under 


54L35 P er ca P ita > or a total of $319,000,000 since 
1951 which is 46 per cent of the state's permissible share 

t Connecticut also splits its cities' one-third Title I contribution. 
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way also for renewing one quarter of the city’s neighborhoods 
and for building new highways. Moreover, there was little oppo¬ 
sition from people who were to be displaced. 

Albert M. Cole, then IIIII*A Administrator, described New 
Haven s pxogiam as a model for urban renewal m the cities of 
America.” It seemed that one did not need a Moses or Mellon to 
get results. 'I'he backing of business and civic leaders, in the Citi¬ 
zens Action Commission, created by I,ce, appeared wholehearted 
and nonpartisan, as did that of the average resident, as it was ex¬ 
pressed at the polls. By mid-1957, I,ce was being described as 
“the hottest piece of political real estate in Connecticut” by the 
Hartford Courtmt. He was considered a sure bet, if he wanted it, 
for the Democratic U.S. Senatorial nomination the next year. 

When lee was returned to ofhee that fall by a plurality of 
2\(KK) or 64.9 per cent of the voters, the largest in the history of 
tlie city 01 state, it seemed to other awed and envious top 
municipal executives that New Haven’s Mayor had struck pay¬ 
dirt in unpromising political soil. Many small and large cities 
whose renewal programs wen- stalled began to imitate New 
I Liven s new style. Citizen action commissions were organized by 
other cities. New Haven was featured bv magazines and tele- 
v ision m (works. At national meetings and in Congress, mayors 
businessmen, planners and elected officials heard New Haven’s 
may or 01 his lieutenants explain renewal. More and more, visitors 
also came to New Haven to see. 

\\ hat Amuiuii cities needed, it was being said, was political 
loathis wlio, like 1 we, could identify themselves with urban re¬ 
newal, inlet pret the pinpoint to the people, calculate its risks and 
minimize tlnm, and t.iny tliiough without sacrificing the human 
values or letting the overall conception he watered down. In New 
I Liven, official spokesmen predicted that if the people stayed 
with the program ami federal funds held out, in ten years theirs 
would he the first shunless city. 


AGONIES OF HFBIimi 

During the following years, when the daring renewal plans 
were being executed, unexpected traps inevitably surfaced. This 
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confirmed some of the scepticism expressed by veterans of rede-* 
velopment and revealed both the weaknesses and special strengths 
of a renewal directed primarily by City Hall. 

By 1961, New Haven had improved unrecognizably from a 
mere eight years before; and it would change for the better in 
many other less visible but important ways. But progress then 
was measured largely by the three precious blocks of downtown 
real estate which form the heart of New Haven's much- 
publicized Church Street project. These blocks had lain cleared 
and unrebuilt for eighteen long months. With its center looking 
like a bombed-out area, the city was already the butt of out-of- 
town visitors' jokes. “I came to New Haven and saw the ruins," 
quipped Billy Gaxton. The Saints and Sinners Club dubbed Lee 
“Mayor of the hole city." 

New Haven's bankers and businessmen were not amused. The 


commercial core was off the tax list, and retail sales were down. 
Although the latter trend was due partially to the recession, plus 
tire long-term decline in New Haven's downtown, people tended 
to blame it all on redevelopment, which made the heart of the 
city dusty and still less inviting to shoppers, in spite of the new 
acres of parking space. Even the high-rental Oak Street apart¬ 
ments were lagging; the first was filling slowly, and the second 
was barely under construction. Meanwhile, dislocated business¬ 
men both downtown and in the Wooster Square neighborhood 
renewal project were muttering, as were residents who were being 
forced to move and finding that new housing within their means 
was not being built. 


New Haven appeared to be suffering from redevelopment indi¬ 
gestion, as well as from unforseeable events and the almost 
enpp mg gaps in local support. The Mayor was paying the price 
not only of committing himself to a big, difficult program while 
running for election every two years, but also of personally sup- 

2 energ y and en terprise for a city which, left alone, 
would stall have taken fifty years to roll over in bed. Perhaps he 
was also paying for ma ki ng renewal look simple and inexpensive 

smoothl^fh 0r fi? r to . ma ^ e ii: acce ptable. “Before, it was done so 
smoothly, they thought you did it with mirrors,” Lee observed in 

the summer of 1960. “It looked so easy and it didn’t hurt. Now 
they realize there are pitfalls.” 
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By sticking to the program through unforeseen difficulties. 
Mayor Lee had not capitalized on perhaps his only opportunity 
to go to the Senate, and he appeared to be stuck with a city 
grown less appreciative of his special genius. In November of 
1961, Lee was re-elected to a fifth term, but only by a slim 4000 
vote plurality, less than half the vote he expected, and a’sharp 
contrast to 1957. Again, the drop had less to do with renewal 
than people assumed. In some normally Democratic wards, 
voters were expressing resentment against increased, but long 
overdue, property assessments; others were reacting against the 
Connecticut State Highway Department’s blunt notices, sent out 
six weeks before elections, of plans to take property for Interstate 
Route 91 which slashed right through “sure” Democratic wards 
Other usual supporters were telling the Mayor that lie was letting 
New Haven get too integrated.” To the outside world, it 
seemed that Lee s political star was falling—and falling as a result 
of urban leuewal. 

let in 1%5, with the federally assisted renewal program now 
in a fai moir advanced stage. Mayor Lee was re-elected by a 
plurality of 17.U(Hi—only 4,(1110 votes short of his great 1957 vie- 
foiv. 1 he Chinch Street downtown project was nearly com¬ 
pleted; imaginatively designed, moderate cost housing develop¬ 
ments weie being built or were already occupied throughout the 
innei eitv; neighborhood rehabilitation was saving thousands of 
old homes; and iudusttial redevelopment was helping local firms 
build new plants and thus save thousands of local jobs. That fall, 
Robed C. Weaver, then Administrator of the federal Housing 
and Home Finance Agency, declared that, “New Haven is com¬ 
ing closest to our dream o( a shunless eitv.” The American Insti¬ 
tute of I’laimers presented the eitv with an award for having 
“one of the most comprehensive, concerted and completed city 
planning and development ptograms in the country.” 

As the history of New Haven's renewal reveals, there arc no 
simple and sure answers to saving cities, and even with all the 
government aid, many negative circumstances must be reckoned 
with. Nonetheless, New Haven still continues to provide the best 
example of how to revive a small, 1 milt up older American eitv 
and make it more livable and workable. That city’s broad and 
creative approach to 111 Iran renewal, combined with transport. - !- 
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tion planning and the important new programs for improving 
public education, combatting poverty, and expanding opportuni¬ 
ties which New Haven pioneered in the early 1960’s, may well 
provide what Lee has called "the answer to urban civilization in 
the twentieth century.” And the Mayor may go down in Ameri¬ 
can history for his administration’s unequaled response to the 
total crisis of the inner city. 


DECAY OF A CITY 

Some people call the change in New Haven since 1954 a "revo¬ 
lution. If there has in fact been one, Lee pushed it through 
alone. There was no civic revolt against corruption and broad- 
based charter reform drive, as in Philadelphia; nor did the black 
pall of smog and migrating industry galvanize the business lead¬ 
ers into united action with the city government, as in Pitts- 

urg . n 195:3, when Lee was elected Mayor, New Haven was 
quietly dying. 

The city, seventh oldest in the nation and an outstanding cx- 
amp e o colonial town planning, had long since outgrown and 
forgotten the order of its original nine squares. Only the elm- 
lined Green with its three churches was intact. Erosion had been 

u a lT m l f NCW ^l Ven for decades - Dark old loft factories 
ked next to rows of homes; garish billboards topped “taxpay- 

nervn^L^ Ch ° 1 f? t l0Cat j° nS in the business district; there were 
of nr o T ° f T 8 commercial shops. Block after block 

™ i l f Tl Ir* ”° w two - “ d tee-family homes, 

markedtiie inner core.^ Wi ' h ^ ^ “ mc “ d 

..T'i J""*' 1 "" 5 ’ , Ncw U "'-« had been the first city of the 
state, both in population and wealth, reaching 162,000 in 19^0 
Wen, seemingly i„ , he midsl of a „ alionaI S boo ^,™ ,n 9 -"j 

dSth^t"^ harl ”- th ' °f ti, 2nyt 

SfoS bX7oc P t , 3 Pen d y n had ,0 ” S Si "“ b “" ™ 

silted up” and^eglected tTr *° W th ' h ” b ” ™ 

Mp ?„r ae ^ c “ ““ “"t h ,ii 

money Jpa"the land tax' tW °’ St ° ly CrCCted *> yield just enough 
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past centuries, tottered on the brink of receivership, due to mis¬ 
management and the sudden challenge of the motor vehicle 
With changes in transportation technology, the location which 
once had been the city s fortune became its curse. The routes of 
the old wagon turnpikes that had made New Haven the trading 
and wholesale center of a rich agricultural region were becoming 
clogged with commuter traffic from its satellite suburbs. Local 
traffic fought for space with heavy interstate delivery trucks that 
inched through the city’s narrow streets and bridges as they 
traversed the old Boston-New York Post Road along the seashore 
Thundering trucks and buses also used the city’s spacious elm- 
liucd avenues as traffic arteries, making once elegant residential 
sections unlivable and driving old families to the suburbs. The 
city s Ilu,st important industry, fine, famed carriages, had gone 
under with the emergence of the automobile. 

In the decade before the first World War, New Haven had 
arrived at a stage of ripe equilibrium; it was well governed, a very 
pleasant place to live, and apparently prosperous. But the hand¬ 
writing was ahc.idy 011 the wall, and warnings sounded. Archi¬ 
tects (ulbeit and Ohnstead, retained by the new City Planning 
Commission, urgently recommended a program of street widen¬ 
ing and arterial mad building to prevent annihilation of the 
already traffic congested downtown. But their plan “failed to 
catch the imagination of the municipal authorities,” wrote city 
historian Robin Osterweis. 

I h<, 1 ilv was coming into the hands of the new ethnic politi¬ 
cians, who were more concerned with pleasing nationality blocs 
than maintaining municipal vitality. But even the city’s Chamber 
of Commerce failed to heed a civic leader's warning in 1909 that 
they must make the city attractive and inviting both fur residents 
and new manufaetiueis, by pioviding excellent schools, well- 
pavctl and lighted sheets, and other civic improvements. Orippcd 
hv a eonseivatism |tliat| threatened to develop into a vice," the 
Chamber could not bring itself to act. They believed New Haven 
was "doing pretty well.” 

By W orld W ar I, the age of eufeiprise that had pushed New 
Haven foiwaul pteeoeimislv to a busy manufacturing city by the 
Civil Wat, was passing. The early nineteenth century entrepre¬ 
neurs w etc ait is.ms who had by invention, skill and slow accumu- 
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lation of capital built up the city's many small and diversified 
manufacturing firms. Their firms were now in the hands of the 
second- and third-generation descendants who either lacked the 
old zeal or the new know-how to compete with the big national 
corporations. 


One of the most famous home industries, Winchester Repeat¬ 
ing Arms, had a boom during World War I that concealed the 
citys industrial decline. Then, in 1929, it went from receivership 
into the hands of an out-of-town corporation. Other prosperous 
old firms, unable to secure sites for expansion or replacement of 
old loft buildings, were moving away, and with them went thou¬ 
sands of jobs. The depression further hastened the collapse. New 
Haven industry lagged behind Hartford and Bridgeport and 
never really recovered as fully. 


By the mid-1930 s, the city’s cramped old manufacturing dis- 
tact was a graveyard of the carriage industry and its allied 
products, a monument to early industrialization that could not 
adapt to mass-production methods. Into antiquated lofts where 
skilled workers once produced fine products, there swarmed small 
and often shaky concerns, many of them apparel firms. These 

were absentee-owned and hired piece-goods workers whom they 
paid sweatshop wages. J 

■ F Z deC ? T deS ’ ca P able and ambitious young men had been leav¬ 
ing New Haven for greater opportunities in New York or giant 
mdustnal enterprises in the Midwest. Now, the city’s growing 
middle whrte^olto and professional class followed the YankoJ 

bnsinwfc' m b “i S ‘ S ° me peopU bc e a " to M that the 

usmess center of New Haven existed only for its dormitory sat- 

addresses* downtowm ^ ^ ^ 


Tob^ T? 7 x i° n the 1 communit y bb e a pall; no crisis stirred it 
John Day Jackson, who came from Hartford in 1912 to manage 

the evening Register, was publisher of the city’s two remaining 
newspapers by 1925. He quietly built one of the great personal 
fortunes m Connecticut, and held a tight muzzle over New 

fo^~! tr ° UbleS : J ackson ’ s front-page editorials calling 
rlow taxes and economy m government were a familiar feature 
Mayors who ventured to spend for improvements soon hemd of 
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his displeasure. Sporadic efforts by business groups to stop the 
downward trend found little support. 

Being Mayor of New Haven was a low-salaried part-time job 
and, once the plebes”—representatives of the new ethnic popu¬ 
lation—had taken over City Hall, a position with little prestige. 
During the dreary 1930’s, it was also a thankless job. City ex¬ 
penses mounted, but the tax base shrunk as the city was forced to 
pay for the excesses of the previous decade. Tax delinquencies and 
foreclosures continued late into the 1930’s. Essential city services 
were cut to balance the budget. Potholes remained unfilled on 
main thoroughfares pounded over by heavy through-traffic. A 
number of deaths were caused by poor street lighting. Rather 
than invest in a sewage plant, a Mayor of that time let the city’s 
refuse be dumped in the harbor, spoiling its waters for pleasure 
crafts and bathers. Three city schools were still made of wood. 

Part of the city’s financial crisis was caused by the sudden 
number of “enormous families.” An estimated 22,550 of New 
Haven’s residents in 1930 belonged to families of eight or more, 
and most of them were poor. From a city of homeowners, the 
majority were now renters; 70 per cent of the population was 
foreign-born or of foreign parentage. As the number of pupils in¬ 
creased, the amount spent by the Board of Education decreased 
proportionately. Many parents, laborers with little schooling, 
considered that finishing eighth grade, as required by the state, 
was all that was necessary before their children contributed 
full time to the family’s support. 

Tax assessment policies followed politics. Valuations of down¬ 
town properties were abruptly raised, and some were pegged 15 
to 20 per cent over market value to maintain municipal revenues. 
The owners of these properties were few compared to the num¬ 
ber who owned residential properties that were generally under¬ 
valued. Overvaluation further encouraged a wave of center-citv 
demolitions, since taxes on expensive buildings exceeded the cost 
of maintenance. Land values were so high that construction of 
anything but “taxpayers” was discouraged. Even during the 
previous decade, false store fronts were the principal visible 
tokens of the prosperous era. The latest hotel, the Taft, built in 
1912, narrowly escaped foreclosure in 1936. 
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The old rich were grown markedly less so. The patricians had 
never turned their family fortunes, which had been made in 
trade, to manufacturing, but had preferred to invest in canals, 
railroads and bank stocks and bonds. Now the remains of the 
early mercantile fortunes shriveled up with the heavy bank fail¬ 
ures of 1931-32 and the bankruptcy of the railroad. For several 
consecutive years the Community Chest failed to meet its 
quota—an untoward occurrence in this traditionally philanthrop¬ 
ic community. 

By 1950, a third of all New Haven's housing was substandard, 
according to the census. No measure was given to the decreasing 
livability of neighborhoods built before the automobile age and 
now suffering from too many cars, no garages, too much through- 
traffic, old schools, and no play space. Worst of all was the Oak 
Street slum, a canyon of filth and hopelessness sunk between the 
central business district and the hill where the Grace-New 
Haven Hospital and Yale Medical Center sat. 

On the site of a dried-up stream which had once emptied into 
New Haven's thriving harbor, the slum still retained its early- 
nineteenth-century tanneries, plus the cheap tenements that had 
been thrown up for successive waves of immigrants who had 
flooded the busy rail and manufacturing center. Oak Street 
served as a receiving station for each group—the "new immigra¬ 
tion" from Europe that followed the earlier waves of Irish and 
Germans, and then Negroes. In time, it became a repository for 
the human backwash of the city, where families of six crowded in 
two unheated rooms and where rats terrorized the sleep of chil¬ 
dren. Five-cent bathhouses stood next to shops of penny-ante 
merchants. Debris piled deep in its alleys and was left to molder 
there. 

Those who prospered had moved on to the newer neighbor¬ 
hoods which spread out like a giant fan, their backs to the Green 
and the sea. By the 1950's, the children of the new immigrants 
were also being drawn out to the suburbs, leaving New Haven's 
population older, poorer and less educated than the national 
average for urban residents. 

Downtown, the automobiles and trucks threatened to choice 
oit the lifeblood of the city’s commercial heart. To thread 
through residential avenues and traffic-jammed streets to go 
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shopping downtown was slow and ncrvc-wracking; to find a park¬ 
ing place in center city was almost impossible. But the New 
I Lu cn stores did little to make the customer’s struggle worth¬ 
while, and as retail sale's fell, vacancies rose alarmingly. G Fox 
the dynamic department store fifty miles away in Hartford, was 
said to have 12,000 New Haven charge accounts; many women 
looking for the latest styles took the train seventy-five miles to 
New York. But the downtown New Haven shops' did not serve 
the growing lower-income population well, either. In 1952, the 
Gamble-Desmond Company, a major New Haven department 
stoic, had folded, leaving a gaping hole in the ground on Chapel 
Street. 'Unit same year, Sears-Roebuck closed its Church Street 
store in favor of a new $2,500,000 building in suburban Ham¬ 
den’s huge new shopping center. Had the chain store made the 
unlikely effort to remain in downtown New Haven, the difficulty 
and expense of assembling adjacent land would have made ex¬ 
pansion there virtually impossible. At the “100 per cent corner” 
of Clniredi and Chapel the two story taxpayer building topped 
by a billboard advertising beer symbolized downtown’s stagna¬ 
tion. * b 

New Haven was also losing conventions to other cities. Even 
local oigam/.itions picfciied to hold baiupie'ts at the smart new 
motor inns springing up on the inland Boston New York motor 
parkway. Many tiaveling salesmen wen- rclicve*d that it was no 
longer necessary to go into New Haven at all. There was less arid 
less cause to spend time there. 

Rising and spreading in the heart of New Haven, yet aloof in 
its intellectual grandeur, was the city’s gieate-st and uiost endur- 
ing institution—Y ale t Jniversity. Visitors fioni around the world 
were drawn to the now shabby industrial cite mainly by Yale and 
its famed medical centei. Io the cits s woiking class majority, the 
University was a source of both piide and deep resentment, a 
focus for the anti intellectual and anti Yankee feelings of the 
ethnic gioups; the omniscient they ’ whom the uninformed be¬ 
lieved controlled things. 

But there was also a split between the University and the 
entrepreneurs. \ ale was the last strong outpost of the theocracy 
which settled and for many gcneiations ruled New Haven, the 
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force which consolidated a tradition that stretched back to the 
colony's education-minded founder, Congregationalist minister 
John Davenport. To the University circles, being “in trade" was 
vulgar; even in the eighteenth century, the artisan-entrepreneurs 
were considered interlopers, and were tolerated only because 
their skills were necessary. Their descendants mixed like oil and 
water. 

During the very decade when New Haven stopped growing, 
the University, with millions contributed by out-of-town alumni, 
began to expand. When Yale was founded in 1716, on the 
westerly edge of the Green, it sat at the city's outskirts. Two cen¬ 
turies later, as it began acquiring adjacent land, it seemed to be 
consuming the city's heart. By virtue of the eightecnth-ccnturv 
legislative dispensation in its charter, granted with the assump¬ 
tion that the community would reap its graduates' wisdom, Yale 
had become the largest owner of tax-exempt real estate in the 
city, some 800 acres valued at $50,000,000. By the mkH930’s, 
Yale was also the city's largest employer, with a payroll of 3,100. 

During the era of good will inaugurated by Yale's President 
Arthur Twining Hadley in 1908, the people of New Haven were 
welcomed to, and enthusiastically took advantage of, concerts at 
Woolsey Hall, exhibits at the University art gallery, lectures and 
the volumes at Sterling Library. But with the new ethnic major¬ 
ity in the city, and with Yale's student body coming from around 
the world and not remaining in New Haven, these University 
contributions to the community were little valued. “Much that it 
offers does not and cannot reach directly many working people 
who pay taxes . . ." stated an official committee headed by the 
Mayor which in 1937 asked Yale to pay for the many municipal 
services it then received tax-free. Tire Register , irked by the 
quantity of real estate becoming tax-exempt, had for years been 
mnning editorials criticizing the trend. The University, strapped 
for operating funds, refused to pay such taxes, but countered by 
detailing the many ways it aided the city's economy: millions of 
dollars in payroll, services purchased, visitors attracted to the city, 
construction workers employed, retail sales to its 5,500 students 
and 850 faculty members and its hospital's growing services. 

Yale's defense had little popular appeal. It had become fash¬ 
ionable to blame the University for blocking the city's growth 
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and undermining its tax base. The University served as a con¬ 
venient scapegoat to explain away the fact that New Haven was 
on the wav down. 

J 


I. GETTING MOVING 

from sandlot to city hall 

"It seems.’' Lee once observed, “that I’ve been preparing for 
the job of Mayor all my life.” 

Richard Charles Lee was born in New Haven in 1916 in a cold- 
water flat. He attended St. Mary's Parochial School, worked be¬ 
fore and after classes to help his family make ends meet. The 
story goes that a political wheel who liked to have Dick wait on 
him at the A & P where the boy worked after school, prophesied 
that cme day Lee would be Mayor. lie learned his way through 
the intricacies ot local polities and administration as a reporter 
for the Journal Courier, where he went to work at eighteen. He 
spent five years on the paper, first on the police and fire beat, 
then covering City Hall. There he also developed his skill at 
putting information into simple, understandable terms. Shortly 
after he reached voting age and enrolled in the IVmocratic party 
in PHP. a vacancy came up for the unpaid job of Alderman. Dick- 
had attracted the attention of the woman ward leader, and re¬ 
ceived the nomination. 

As a freshman legislator, he asked to be assigned to the City 
Planning Commission where, in PHI, he helped the Chairman 
push through the Commission’s first budget. He left the news¬ 
paper, borrowed money to take a two week eotuse in community 
affairs at N’oithwestern University, and then became associate 
secretary of the New Haven Chamber ol Commerce, As an 
Alderman, Lee was instrumental in biting the biilliant French 
city planner, Maurice Is. II. Rothal, then a jmifessor at Yale, to 
draw up New 1 laven’s master plan. 

\\ itliin six mouths Rotival had come up with an exciting new 
image and statement of the daiitig principles on which New 
Haven should be rebuilt. Rotival’s advice was to take advantage 
of the natural setting: the Iuubor, the bills, the central ( been, the 
city s geogiaphical position as a distribution and trading center. 
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Let visitors enter by the front door—the original harbor approach 
—instead of the cluttered back streets or the railroad yards. A 
transportation overhaul was basic to his proposal. “Fresh, healthy 
arteries encourage all kind of tissue to grow around them,” 
Rotival said. Automobile transportation, he insisted, was the life¬ 
blood of New Haven. The city must build back on itself, rccen- 
tralize the fleeing business district, and use highways to bring 
people into the downtown center instead of passing it by. lie 
drew great arteries which swept up along the harbor and brought 
traffic directly into a rebuilt business district. 

The conception was brilliant—but who would build the roads, 
rip down the old buildings, pay the costs? Half the land along the 
harbor was under water. Rotival went around New Haven for 
months trying to sell his plan. Lee was off in the Army. The busi¬ 
ness community was highly skeptical, and the real estate interests 
kept building new nonconforming commercial structures further 
out on Whitney Avenue. The League of Women Voters was 
his principal supporter. In 1944, Rotival went to Algiers to join 
the Free French forces and De Gaulle. 

Lee returned from the service in 1943 when Yale was searching 
for a reporter to handle its wartime news digest. The late Carl 
Lohmann, cultured, urbane secretary of the University, who 
ruled its protocol with such an iron hand that Yale was some¬ 
times called the Holy Lohmann Empire, liired Lee for the job. 
Lohmann instilled in Lee a sense of New Haven’s venerable his¬ 
tory, an awareness that it was not just another old factory town, 
and a respect for detail. In the eleven years he worked for Yale, 
Lee built the one-man press operation into a five-man News 
Bureau that was respected by national editors as well as the pro¬ 
fessors. 

Part of Lee’s special talent as an urban renewal Mayor has 
been his ability to move freely between ideology and ethnic in¬ 
terests, to understand the technicians’ requirements and the 
city’s long-term interests as well as the people’s needs, and to 
forward each with a minimum of compromise. Though he 
lunched with faculty friends while at Yale, he remained a regular 
at wakes, the Saint Patrick’s Day parade and Rotary Club lunch¬ 
eons. He became a director of the Negro Dixwcll Community 
Council, master of ceremonies of the Yale Bowl Pops Concert, 
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and he continued to take an interest in the Junior Chamber of 
Commerce, which he had helped organize. 

Lee served four terms on the Board of Aldermen, the last one 
as minority leader. In 1949, at the age of thirty-three, he won the 
party's nomination for Mayor. He conducted a high-level cam¬ 
paign for municipal reform and city planning, and lost by a 
margin of 712. Two years later, nominated again, he waged a 
tougher, rougher fight and missed victory by a heartbreaking two 
votes. 

That looked like the end of politics for Lee. But there were 
those nagging two votes and a flattering petition signed by over 
4,000 independent voters asking him to run in 1953. He was also 
influenced by his first campaign inside the Oak Street slum 
homes in 1951. “I began putting together the ethereal city 
planning I'd been preaching for years with the facts of life," he 
recalls. “I knew that Oak Street was all wrong and that something 
had to be done about it." 

The style of politics in New Haven before Lee took office has 
been characterized by Yale political scientist Robert A. Dahl as 
one in which “scheming [was] preferred to the grand strategy, 
timidity to boldness, immediate gains to long-run ones, political 
reliability to technical competence. ... It was difficult for any 
political leader to emancipate himself from the iron grip of the 
lower middle class outlook and values. . . .” 

After his second defeat for Mayor, Lee studied about urban 
redevelopment, which was then a new and scarcely tried federal 
aid program. From professors at Yale he learned of the economic 
threat of slums and blight to a city. A new concept of city gov¬ 
ernment was evolving in his mind, “something more forward- 
looking, more idealistic." Lee recognized there were risks in 
redevelopment. “But I thought if I could sell the program and 
educate the people, they could take the rich diet of change." 


UNITING A CITY 

United community support was the first essential. When Lee 
accepted his third nomination for Mayor in September 1953, he 
declared, “We must take the public into partnership with city 
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government.” He promised that within sixty days of taking office 
he would set up a representative non-partisan Citizens’ Action 
Commission, to investigate the cause of the city’s decline ami 
find the remedies. One of the newspapers which refused Lee’s 
ads as libelous in 1951 now ran a front-page editorial opposing 
his election. But Yale faculty members and volunteers from the 
recent Stevenson presidential campaign formed Independents for 
Lee. With their help, plus paid television, the support of a 
crusading local radio station, WAVZ, and neighborhood meet¬ 
ings, Lee got through to the electorate. He won with a com¬ 
fortable 3,500-vote margin, supported equally by the high-income, 
college-graduate voters of the 30th ward and those in the “Irish” 
14th. 

The promised Citizens’ Action Commission took nine months 
to form. Many conservative local leaders regarded the vast and 
expensive rebuilding program as “Lee's Dreams,” the non¬ 
partisan commission as a political ploy. Several refused to partici¬ 
pate. They were wary of getting tied to a Democrat, and worried 
by the possibility of corruption and conflict. “You’re too young 
and inexperienced,” one leader told the Mayor. The program, 
they thought, would never work in New Haven. 

Gradually—by showing them the economic threat of decay to 
the city, convincing them of redevelopment’s financial sound¬ 
ness, and finally by pure force of personality—Lee won the sup¬ 
port of some of the leading businessmen. Carl Freese, a savings 
bank president who lived in the suburbs but made his living at 
Church Street and Crown, agreed to serve as chairman. To¬ 
gether, Lee and Freese recruited representatives of a cross section 
of the powerful interests in the community, from Yale’s presi¬ 
dent to the president of the State CIO-AFL Council, to serve on 
the CAC’s executive committee. Neighborhood leaders and 
opinion-makers were added to the Commission. The resulting 
600-member organization seemed so carefully composed that, as 
Chairman Freese held, “If anyone throws a rock at the program, 
they’re bound to hit one of their own.” 

To explain redevelopment to the citizens, Lee had the office of 
Maurice Rotival * prepare a thirty-panel exhibit of how New 
Haven would look if the master plan were carried out, and then 

* Rotival returned to New Haven after modernizing Caracas, Venezuela. 
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displayed it at the CAC’s opening luncheon in September 1954. 
That winter he persuaded a member of the Commission’s execu¬ 
tive committee, Patrick McGinnis, then president of the locally 
headquartered New Haven Railroad, to transport seventy-five 
members of the CAC in his private car to look over projects in 
Philadelphia. “The trip would have been a success if we’d never 
gotten off the train,” one member recalled. Social workers and 
bankers, labor leaders and merchants who had never talked to 
one another before spent congenial hours in the car. Before the 
trip’s end, they were urging each other on to greater efforts for a 
greater New Haven. 

The CAC was supported by the private New Haven Founda¬ 
tion,* but was housed on the same floor as the city’s redevelop¬ 
ment staff, with whom its own full-time director, New Havener 
Gordon Sweet, worked closely. The executive committee met 
monthly in the Mayor’s chambers to review and criticize the 
emerging renewal program, and to let Lee know what they felt 
the city would accept. Although not initiators of policy, they 
made “citizen participation” more than a nice phrase for 
speeches. They lobbied through the Republican legislature in 
Hartford a bill establishing and financing a badly needed new 
Regional Market in New Haven, an integral part of the redevel¬ 
opment program and long a Chamber of Commerce goal. The 
CAC also sponsored a nineteen-acre industrial-retail park on re¬ 
claimed city park land to house wholesalers and light industry 
dislocated from Oak Street. 

But Lee had to take the first step alone: that was the battle 
for the indispensable “Oak Street Connector.” 

By 1953, the State Highway Department, taking advantage of 
filled-in land that had become available through a federal harbor¬ 
dredging program, was already bringing up along the shore line a 
major new limited-access expressway. This, the Connecticut 
Thruway, followed the 1941 Rotival plan. A Redevelopment 
Agency had been established in New Haven and the French 
planner was retained to guide its program. 

Rotival’s new “short approach” plan had been published dur- 

* The New Haven Foundation, established in 1928, is a community trust 
that receives contributions and bequests from people in the New Haven area 
and distributes the income to community agencies. 
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ing the previous administration. In it, he and traffic expert Lloyd 
Reid had proposed a method of handling the anticipated 34,000- 
car stream which the new Thruway threatened to funnel daily 
into the already choking city streets. Their solution was the 
expressway-wide, below-grade Oak Street Connector, which would 
cut through the slum to link up with the Thruway to the East, 
provide limited-access exits and entrances to downtown, and tie 
in with another highway planned for the west of the city. They 
also urged that the rest of the slum be simultaneously cleared and 
redeveloped by means of federally aided urban redevelopment. 
This plan would relate land uses to the new artery to gain its full 
increment. But slum clearance was politically risky, and there was 
no assurance that the state would support New Haven's costly 
plan for the Connector. Lee had the foresight to make sure of 
the Connector before he submitted final plans for Oak Street to 
the Urban Renewal Administration. 

In March 1954, he invited State Highway Commissioner G* 
Albert Hill and his engineers to New Haven to convince them 
to provide the additional millions of dollars necessary for build¬ 
ing Rotival's traffic feeder. With well-marshaled facts, a coordi- 
nated presentation of community plans, and endless trips and 
phone calls to Hartford, Lee secured Hill's support, despite the 
opposition of the highway engineers who did not think it was 
their job to rebuild cities. In the process, Lee also found his first 
customer for the redevelopment land, the Southern New Eng¬ 
land Telephone Company, New Haven's largest employer, whose 
proposed office building was in the path of the projected Con- 
nector. He persuaded the Company to relocate in the cleared 
Oak Street site downtown. 

October, it was public knowledge that Lee had convinced 
Commissioner Hill. The state's agreement to invest $10,000,000 

m New Haven plans made it clear that redevelopment was more 
than talk. 


WAYS AND MEANS 

Many officials from other cities marveled at how Lee converted 
thehard and risk-filled work of urban renewal into votes 
The Oak Street project required, first of all, a staff considerably 
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larger and better paid than the one Lee inherited. He pushed 
through a $250,000 planning and redevelopment budget—five 
times the previous size; and by late 1955, he had recruited a staff 
of top technicians, many of whom had practical experience in 
other cities. Early that year Lee had appointed Edward C. Logue, 
his executive secretary, as his deputy for redevelopment. A gradu¬ 
ate of Yale Law School, where he studied with Rotival and on 
the side organized University janitors and maids into a union, 
thirty-four-year-old Logue had returned for a visit in 1953. 

Logue had been an aide to Connecticut's Chester Bowles in 
Hartford and in India, and planned to enter private law practice, 
probably in his native Philadelphia. He volunteered to work in 
Lee's third campaign, and then, after the election, accepted the 
post at City Hall temporarily. He has recalled, “I didn't see being 
secretary to a part-time Mayor in a town of 167,000 as a full-time 
job." Within two years he was working almost around the clock 
as Lee's Development Administrator, head of nearly half the city 
departments—planning, redevelopment, traffic and parking, and 
housing standards. Driven by his own desire to realize ambitious 
plans “to do a whole city," Logue was rewarded by the satisfac¬ 
tions of serving a Mayor who wanted to put good programs into 
effect, one who would back him all the way. 

During his first year as Mayor, Lee visited every municipal in¬ 
stallation, from elementary schools to truck-parking lots and 
sewage plants, and thereafter cut much of the fat off the city pay¬ 
rolls. The administrative changes produced a surplus of almost 
three quarters of a million dollars. Instead of reducing taxes, 
though, Lee plowed the savings back into long-overdue capital 
improvements and the still unfulfilled redevelopment program. 
Lee also took risks to raise the prestige and strengthen the inde¬ 
pendence of the office of the city's chief executive. He redec¬ 
orated the Mayor's chambers in a handsome style and made the 
Mayoralty a full-time position, with a $10,000 salary, 55 * and a 
Cadillac limousine. 

Sinecures were wiped out to provide money for the new pro¬ 
gram; politicians, instead of being consulted about City Hall 
jobs, read of the appointment of out-of-towners in the news- 


* Lee's salary is currently $25,000. 
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papers. But Lee did not neglect the politicians. "Dick brought us 
along step by step, until we thought it was our program/" recalled 
an Alderman. Soon after he took office Lee gave them concrete 
improvements to point to. 

He began building playgrounds in decaying residential neigh¬ 
borhoods, modernizing old ones with bright new equipment, 
remodeling and adding new rooms to turn-of-the-century school 
buildings. Wherever an improvement was to be undertaken, a 
sign appeared on the site reading "An Awakened New Haven 
Builds for the Future/" At the opening ceremony, the Mayor, 
whose name was large on the sign, would be on hand along with 
the ward’s Alderman. Nor did Lee lose any opportunity to 
address PTA and other neighborhood meetings, taking maps and 
models with him to explain redevelopment. 

"How do you sell blueprints?” asked one Alderman whose 
ward needed, and got, a playground. "In 1955, that was all we 
had. The playgrounds were used like ads. You can talk all day 
about bond issues, but when you open a new dog shelter or a cor¬ 
ner playground—that brings it home.” 

Streamlining the city’s administration and simultaneously be¬ 
ginning to create a new city proved an almost crushing burden 
for Lee, landing him in the hospital three times during his sec¬ 
ond year in office and costing him a major operation for ulcers. 
During the 1955 election campaign he was ill, his top priority 
program for rebuilding Oak Street was still unapproved in Wash¬ 
ington, and his opponents thought they had found an issue 
which would cost him votes. This was the sale to Yale of the land 
on which two old high schools sat. 

For decades the city had needed to replace its three turnof the- 
century downtown school buildings with modern ones that 
offered adequate modern recreational and classroom facilities and 
were located closer to where families lived. The University, in 
whose shadow they lay, was the logical purchaser, and agreed to 
pay the city $3,000,000 for the property instead of the appraisal 
$1,900,000. Yet when Lee sold the schools to Yale, at a price 
far above real value, cries of "Sell-out” and “Little Boy Blue” still 
arose from Republican throats. The transaction made good news¬ 
paper copy that fall. 

But a week before election day, with an assist from Republican 
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Senator Prescott Bush, federal approval of the $7,650,000 loan 
and grant for Oak Street came through; the announcement by 
Lee and Bush in a joint press conference from the Mayor s office 
made eight-column headlines. 

Lee was re-elected by a margin of 20,000—the largest ever 
achieved by a Connecticut Mayor—and the voters also gave him 
a 31-2 Democratic Board of Aldermen. (Two big, new campus¬ 
like high schools were ready for use by election-time two years 
later, to help boost Lee's popularity.) 

HIGH GEAR 

The time had now come for the first public hearings on Oak 
Street Here the project, and perhaps Lee's political future, 
would be won or lost. 

In those days, there was a cartoon in the office of New Haven's 
Planning Department depicting the city department heads 
chained together in the Mayor's chambers. Lee was shown point¬ 
ing his finger at them and stating, "'You will all freely testify in 
your own words why Oak Street must go.” Helped by Develop¬ 
ment Administrator Logue, the officials gathered evidence from 
the facts in their departmental files. 

At the actual public hearing the six-foot Chief of Police, in his 
dress uniform, came first: “We have more than six arrests in this 
area every day.” The Fire Chief was next: “Calls from Oak 
Street are 600 per cent higher than the rest of the city.” The 
judge of the city court declared that Oak Street had prostitution 
on a greater scale than anywhere else in the city. Not until the 
very end did the planners and redevelopment staff present their 
case. By then, anyone opposed to redeveloping Oak Street would 
have been championing crime, disease, juvenile delinquency and 
higher taxes. Not a voice was raised in protest. 

Perhaps if New Haven's newspapers had backed redevelop¬ 
ment editorially, as do publishers in many cities, and if Lee had 
less personal need for public acclaim, the Mayor would not have 
exerted his ingenuity to command space in the news columns. As 
it was, hardly an occasion was unexploited. 

Even the rats, symbols of slum evil, had a press conference. 
When the Director of Environmental Sanitation sent a routine 
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announcement about bis rat-eradication plans to the Mayor's 
office, he was summoned in. “Let’s find out how many rats there 
are, what diseases they carry, what kind of poison you’re using,” 
Lee said. When the extermination began, the fact that 10,000 
rats would be killed in Oak Street made a front-page story, and 
their disappearance was covered like a regular news beat. The 
people of New Haven talked about the rats for years. 

Under Lee, the Oak Street slum, so long in the backwash of 
the civic conscience, became a symbol of the city’s new pride and 
hope. Lee himself was in the cab of the wrecker’s truck, directing 
the swing of the steel ball as it shattered the first slum house in 
Oak Street. Official visitors always accompanied the Mayor on his 
daily tour of the clearance area, and were often treated to a spe¬ 
cial demolition—and a follow-up news story. Sunday afternoons, 
parents took their children down to see the tenements that were 
being demolished. But the most delicate human problem, and 
what many believe to be the real miracle of Oak Street—the 
peaceful, personalized rehousing of the 881 families—went un¬ 
publicized, and with good reason. The knowledge that they were 
being moved into other, better neighborhoods might stir up resi¬ 
dents’ fear and resentment. 

Tie social agencies, which had many clients in the slum, were 
skeptical about the possibility of helping many of these disorgan¬ 
ized, broken families. But no effort was spared by the city’s 
dedicated and ingenious relocation staff to help former slum 
dwellers get a new start, to find a decent home for a large family 
or an elderly couple, to reassure the fearful. Thirty per cent went 
into low-rent public housing. Each private landlord who accepted 
an Oak Street family received a personal note of thanks from the 
Mayor for his important contribution to New Haven’s revitaliza¬ 
tion. Often the official appreciation inspired landlords to provide 
a second and third unit. 

, also tQ ok on the burden of rehousing the hundreds of 

other Oak Street families who were being displaced for the Con¬ 
nector by the State Highway Department, which bore no such 
responsibility. To help the more than a hundred merchants, man¬ 
ufacturers and wholesalers of Oak Street find new space. New 
Haven established the first business relocation office in the coun¬ 
try. Many, freed from obsolete, substandard facilities by the 
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government's acquisition of their property, were able to enlarge 
operations in better quarters. Some moved into the CACs 
industrial-commercial park. A handful of merchants eventually 
moved back into the project area, to the new College Plaza 
Shops, which the city helped them organize, build and buy on a 
cooperative basis. Some marginal retailers, among them the 
agonized operators of the Flea Market, were driven out of busi¬ 
ness. But Lee regarded such losses as the inevitable hurts which 
must be suffered in rebuilding a city. 

By May 1957, the rats were gone from Oak Street and the 
slum dwellers rehoused; and as the heaps of rubbish and crum¬ 
bled tenements were swept away, the major pieces of the Oak 
Street jigsaw puzzle were put in place. Within one week, ground¬ 
breaking ceremonies for the $11,000,000 Southern New England 
Telephone Company building took place and, at a dramatic pub¬ 
lic auction, three private syndicates each bid over $1,000,000 for 
the land on which the three high rise apartment houses were to 
be built. The winner, a Boston New York group, outbid Yale 
and oilier would be purchasers with an incredible $1,150,000 
offer—$450,000 more than the Redevelopment Agency's ap* 
praised value price. It seemed that property in downtown New 
Haven was beginning to mean something after all. 


II. REBUILDING THE CORE 
THE PLAN UNDER WRAPS 

As the auctioneer's gavel was falling at the Oak Street auction, 
an adjoining, yet to be announced project, one more than twice 
as large in aiea and cost and immeasurably more audacious in 
concept, was dealing federal channels. This was the unprece¬ 
dented Church Street downtown redevelopment. 

Rumors about private attempts to assemble land in center citv 
had circulated for several \ears. But only a handful of insiders 
knew the particular details. Late in 195% a local banker, C. 
Harold Welch, had acquired the leasehold on the narrow 
Gamble Desmond site and an adjoining plot on Chapel Street 
facing the Green. But his efforts to augment the site were frns- 
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trated by adjacent property owners who asked unreasonably high 
prices; the city, which was not enthusiastic about his limited-re- 
use scheme, also refused his petition to close a rear alley for park¬ 
ing space. 

The next private attempt was by a development group headed 
by the national real estate dealer, Roger L. Stevens, who was 
already involved in New Haven's redevelopment as Yale's associ¬ 
ate in the Oak Street land negotiations. Early in 1955, during a 
meeting about Oak Street, Mayor Lee had revealed to Stevens 
tentative city plans for redeveloping the front block of Chapel 
Street that abutted on Church Street. Stevens counseled against 
redoing downtown a bit at a time. New Haven would be ruined 
commercially, he warned, if it did not simultaneously counteract 
all the negative forces. Stevens, who was then also one of the 
country's busiest theatrical producers, had been bringing plays to 
the Shubert Theatre for years, getting caught in the city's traffic 
jams, staying at its dreary, under-serviced main hotel, and was 
more uncomfortably aware than most New Haven citizens of 
downtown s dire need for modernization. He advised the city to 
tie into the Oak Street Connector project a large-scale redevelop- 
ment of at least the three under-utilized key blocks between the 
Green and the new traffic feeder; this site should have a new 
hotel, another department store, better retail shops, plenty of 
parking and widened access streets. 

Like really big traders, Stevens worked by intuition, lie looked, 
above all, for location and undervalued property. If full ad¬ 
vantage were taken of the emerging highway system, he felt that 
New Haven s downtown could become an excellent location in 
several years. Stevens told the Mayor that if the city widened the 
access streets between the front block and the Connector, and 
provided sufficient parking, he would undertake on his own the 
commercial redevelopment of the block facing the Green. 

He acquired banker Welch's lease of the Gamble-Desmond 
site for $400,000. But then, when owners of other properties be¬ 
gan asking prices higher per square foot than those obtained in 
midtown New York's Fifth Avenue, Stevens dropped this ap¬ 
proach in May 1956. He informed the city that he believed the 
only way New Haven could secure the major new downtown 
facilities and businesses it required was to employ its power of 
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eminent domain to assemble the land and make it available for re¬ 
use at fair market value. 

After Stevens’ original discussion with the Mayor, Develop¬ 
ment Administrator Logue had extended the boundaries of a 
tentative Title I undertaking known as the South Central project 
(primarily an area of deteriorated commercial buildings between 
downtown proper and the railroad station) to encompass the 
strip of three blocks off Church Street right up to Chapel Street 
on the Green. He recognized that, in addition to eminent do¬ 
main, federal aid in writing down the high land cost of this area 
would be essential to finance the project. Now Logue decided to 
submit the revised project for federal approval. Stevens agreed to 
stay as the sponsor of the commercial-retail redevelopment if the 
application won approval; the city promised to negotiate the land 
price with him without going to public bid. Logue was impressed 
by Stevens success and financial standing, and by his reputation 
for never failing to go through with a deal. He did not worry that 
Stevens was not a developer. Logue had the development staff 
begin planning in detail the ninety-three acres of what became 
known as the Church Street project, and incorporated into it 
Stevens’ big, bold ideas for the front blocks. 

Opponents of Mayor Lee and Logue were to accuse them— 
with much justification—of carrying the Church Street project 
forward in secrecy. The very minimum advance interpretation 
was provided by the Redevelopment Agency staff, even to mem¬ 
bers of public bodies whose approvals were necessary on the 
federal application. This was done in order to keep the huge 
project under wraps until every facet seemed provided for. But 
the necessary local approvals to the South Central project 
boundaries had been given in mid-1955 by the Board of Aider- 
men and members of the Redevelopment Agency, and since then 
the property inspections required, for the Title I application had 
been made. An alert newspaper reporter or Board member could 
have learned more. However, the plan was so audacious that even 
those who had heard something about the project did not believe 
it; at that stage, the pilot Oak Street redevelopment was still not 
accomplished. 

Premature announcement of the unapproved application for 
this highly uncertain project could prove demoralizing to those 
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most immediately involved—the area's shopkeepers and busi¬ 
nessmen—especially if there were long delays. They would re¬ 
ceive no relocation payments or assistance until property acquisi¬ 
tion began, but their businesses and properties might be 
adversely affected meanwhile. Furthermore, the project might 
well be killed by local objections if the specific plan became 
known before federal approval was assured. Not only were many 
businesses to be dislocated, but the competitive uses to be intro¬ 
duced in the Stevens redevelopment would be viewed as a serious 
threat by existing concerns. Controversy would also hurt Lee 
politically. 

The non-administration insiders in New Ilaven during those 
days were few but powerful. The First National Bank, which 
handled over 50 per cent of the city's commercial banking and 
owned substantial real estate within the project area, including 
its present office building, became involved in the project in 
1956. Through the redevelopment, the First National Bank could 
obtain the assessed value of some $1,000,000 for the old- 
fashioned structure, which it had been trying to sell unsuccess¬ 
fully; it could also obtain a prestige location within the project 
area at a reasonable cost. The bank officials had their eye on the 
Gamble-Desmond site facing on the Green, with more land to be 
added at the rear. Had the bank tried to obtain a similar location 
on its own, it would probably have encountered holdout prices 
and would have had to pay heavily. 

Frank O'Brion, chairman of the Redevelopment Agency and 
president of a leading New Haven bank, had known about and 
approved of the administration's plan since mid-1956. The new 
CAC chairman, Lucius Rowe, president of the Southern New 
England Telephone Company, which was a major taxpayer 
and beneficiary of new growth, also enthusiastically supported 
the Church Street project, as did the CAC's former chairman, 
banker Carl Freese. 


A DARING CONCEPT 

So many different land uses were encompassed in the ninety- 
three-acre, pie-shaped $85,000,000 redevelopment project that it 
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was not difficult for the administration to minimize the signi¬ 
ficance of the potentially explosive Stevens development during 
the planning stages. The project extended from the railroad sta¬ 
tion up to the Green and planned to clear some in-between 
residential slums which would be replaced in time by apartment 
houses and a commercial park. It also included the rehabilitation 
of four blocks of homes, and a long-needed new school for the 
neighboring Ilill district—a facility which could be counted as 
part of the city’s one-third contribution to the total project cost. 
The odd contours of the project were dictated in good part by 
the federal law’s emphasis at the time on residential redevelop¬ 
ment, which has since been altered to allow substantial commer¬ 
cial and industrial renewal. Logue was also determined to drag as 
many needed municipal improvements as possible into the shar¬ 
ing with the federal government that the urban renewal formula 
makes possible. 

Local public cost was always the big issue, and the administra¬ 
tion’s selling point to the boards of city agencies and the busi¬ 
ness community was the small outlay the vast project would 
require from New Haven. Only $500,000 in cash was necessary to 
meet the city’s obligation. Even reconstruction of the decaying 
midtown sewage system, which required an expenditure of 
$1,140,000 that would have to be made with or without redevel¬ 
opment, could be credited to the project cost as a non-cash local 
contribution, and thus could earn more federal renewal dollars. It 
was anticipated that even the city’s small projected cash outlay 
would soon be returned through increased ratablcs in the finished 
project.* 

Some $34,000,000 in new private funds were expected to be 
invested, which would raise tax returns from the area two and a 
half times. The major portion of this new investment was to be 
concentrated in the rebuilt core. There the private developers 
were to put an eighteen-story, 300-room air-conditioned hotel 
with banquet facilities for 1,000 people; a terrace-top restaurant 
overlooking the Green; a modern retail shopping development 
with from 450,000 to 700,000 square feet of rentable space to in¬ 
clude a major new department store. There would also be the 
new $2,000,000, five-story office for the First National Bank. The 

* Ultimately no cash was required of New Haven. 
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city itself would build public parking facilities for at least 3,000 
cars in this core area and would widen the access roads to bring 
customers off the Connector and from other parts of the city. 
The New Haven Parking Authority could issue general obligation 
bonds against the city's faith and credit to finance construction 
of a $3,000,000 multilevel garage, which, would also serve as part 
of the local non-cash contribution. The city appeared to be 
getting a lot for almost nothing. 

But approval of the Church Street proposal by the Urban Re¬ 
newal Administration had also to be obtained. 

By 1955, when planning of the project started, a "TO per cent 
exception" clause in the federal Housing Act made some Title I 
money available for commercial redevelopment.* But New 
Haven's downtown redevelopment project was the first applica¬ 
tion of its kind in the country. It took all the persuasive powers 
of Logue and Redevelopment Director Ralph Taylor to convince 
the government that New Haven's criteria of commercial blight 
(underdeveloped land in the 100-per-ccnt block, obsolete narrow 
streets that could not accommodate the expected increase in 
traffic from the Thruway, three or more structural deficiencies in 
non-residential buildings) were applicable to the federal land 
write-down, and that the downtown redevelopment project was, 
in fact, in the spirit of the housing law. 

What New Haven intended to do with federal aid under the 
Housing Act was to virtually gut the heart of its downtown- 
removing the crazy quilt of “taxpayers," cobblers' shops, gin mills 
and hundred-year-old half-empty lofts and unattractive buildings 
which, along with a few sound modern structures, occupied most 
of the block at Church and Chapel and the blighted blocks to its 
rear. Several hundred small businesses would have to move. Only 
the eight-story, 180,000-square-foot Mallcy’s Department Store, 
located at one far edge of Chapel Street facing the Green, was to 
remain. 

New Haven s Church Street redevelopment plan was the first 
project, either in or out of Title I, to tackle a decaying commer¬ 
cial center, and to do so within the framework of a coordinated 
land use, traffic circulation and parking plan that would allow the 


Currently 35 per cent of Title I funds are allowed for projects 
predominantly non-residential in their original use and re-use. 
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urban core to accommodate the vehicles so essential to a thriving 
central business and retail district in a city of New Haven’s size. 

The most daring element of the plan was the concept of recen¬ 
tralization, especially at a time when commercial construction in 
older cities was on cheaper, less-central land, or else in the 
suburbs. 'I’he Church Street project would counteract the com¬ 
mercial “ribbouization” that had been ruining residential ave¬ 
nues in New Haven and elsewhere; it would instead anchor the 
drifting business-retail center to the historic Green and civic cen¬ 
ter along Church Street, as Rotival had counseled years before. 

By providing appropriate and accessible retail-commercial facil¬ 
ities and parking in the traditional core, the Church Street rede¬ 
velopment would allow downtown New Haven to capitalize fully 
both on the older interior parkways and the great new forthcom¬ 
ing expressway system. When complete, these arteries would 
extend the city's potential retail market area far up and down the 
Connecticut coast as well as deep into the urbanizing state, 
doubling the possible number of downtown customers. The 
redevelopment would thus enable the city center to compete for 
what had now become its greatly diminished share of regional 
consumer spending; and it would do so before the emerging new 
highways had siphoned off even more stores and customers to the 
growing, wealthier suburbs. 

lire federal Urban Renewal Administration, which would 
have to provide $37,000,000 of taxpayers’ money in loans and 
grants for the land acquisition and property demolition necessary 
to this city plan, deliberated many months about the Church 
Street application. Senator Bush's prodding in Washington 
helped. But central to the federal agency’s final approval was 
Roger Stevens' commitment' to sponsor the heart of the redevel¬ 
opment. 

LETTING THE PUBLIC IN 

In New Haven, a hint of the Church Street concept had come 
to public attention more than two years before actual announce¬ 
ment of the project. At that time Development Administrator 
Rogue impoliticly but accurately had told the CAC’s Business 
District Committee that New Haven was “a dying city,” a re- 
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mark picked up by the papers. Only adequate parking, relief of 
traffic congestion and a new department store, he asserted, would 
cure the illness of its business heart. Leading businessmen denied 
Logue’s allegations, but Mayor Lee publicly came to his aide’s 
defense, pointing to the losses in downtown sales and the threat 
to New Haven of several emerging multimillion-dollar suburban 
shopping centers. 

At several executive committee meetings, CAC members were 
made aware of statistics documenting the problems of New 
Haven’s slipping business district. But not until the last days of 
May 1957 did the full committee, gathered for its monthly after¬ 
noon meeting in the Mayor’s office, learn about the Church 
Street project itself. Then Chairman Rowe announced that un¬ 
official approval had come from Washington for a federal urban 
renewal loan of $23,500,000 and a grant of $13,500,000 to help 
New Haven rebuild its downtown. Then, too, the drawings in 
color prepared secretly by Logue’s office were finally unveiled, 
and the significance of the plan for New Haven spelled out 
“This is the greatest thing that has happened in my whole life in 
New Haven,” Rowe said. Detailed strategy for public introduc¬ 
tion had been worked out by Lee, Loguc and O’Brion, and each 
executive committee member received written * assignments” for 
obtaining advance support of the major interest groups which he 
represented. “We want to be sure it will be received with enthu¬ 
siasm,” Rowe noted. 

In typical Lee style, not a detail was overlooked. Lack of op¬ 
position was essential for the swift execution of this project at the 
city’s nerve center and for his own political future. First public 
announcement, the committee was told, would take place the 
following week at a Lawn Club luncheon, to which 400 invita¬ 
tions had been mailed that morning. On that day, several of the 
key CAC members had given the news to the sons of the elderly 
newspaper publisher Jackson. The Vestrymen of Trinity Church, 
another major property holder in the project area, had also been 
briefed. During the next few days, Mayor Lee, bankers Freese 
and O Brion, and other key business, political or civic leaders 
would tell the rest of the twenty-seven principal property holders 
about this great opportunity to share in the future of New 
Haven, and try to bring them on the team. 
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The publicity build-up was in Lee’s best manner. The day be¬ 
fore the luncheon, there was a full press preview in the Mayor’s 
office—complete with a scale model, an illustrated brochure put 
together by the public relations department of the Telephone 
Company, color renderings, kits with voluminous news releases 
and aerial photographs of the project area. “This,” the Mayor 
told the reporters, “is the most important thing that will ever 
happen in New Ilavcn history.” 

Present was the pivotal figure, sponsor Stevens, who. Mayor 
Lee reminded his audience, had organized the syndicate that 
purchased the Empire State Building for $52,000,000. Stevens, he 
informed them, would undertake the $18,000,000 retail, office 
and hotel development off Church and Chapel. If all went ac¬ 
cording to schedule, the project would be finished and in opera¬ 
tion in three to five-and-a-hal£ years. 

Not made public—not even indicated specifically in the elab¬ 
orate plans and model that were displayed—was the fact that 
Stevens was committed to build a major new department store as 
part of what was referred to publicly as the general “retail uses of 
the type ordinarily found in central shopping areas/' The Mayor 
wished to avoid until after the election that autumn the public 
opposition which Malloy’s store would express, as well as the 
probability of a delaying lawsuit brought by the store's owners, 
when announcement of the new department store was made. But 
the interest expressed by R. II. Macy and Company in leasing or 
building the proposed department store, and a similar interest of 
the Sheraton Corporation in the projected hotel, were critical to 
the city's and Stevens’ undertaking the project. 

I hat evening at a special dinner for the thirty one Democratic 
Aldermen, Lee let them in on the stunning news. “Dick, you’ll 
win by 30,000 this year!” one enthusiastic Alderman called out. 

The next day, a standing ovation—the greatest in his life and 
the greatest anyone in New Haven could remember—greeted the 
Mayor when he finished his speech at the Lawn Club. Roger 
Stevens, a man not given to unsolicited words of praise, paid 
tribute to the Mayor and to the city’s businessmen, contrasting 
New Haven with other decaying New England communities. On 
the corner of Church and Chapel, where newsboys hawked 
papers with the banner headline announcement, the people of 
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the city were visibly excited. The store owners in the project area 
were bewildered; they didn't know what to expect. 

The Register grudgingly admitted “the major virtues of the 
project are excitingly obvious/' and for once praised Lee. Next 
day, the Hartford Courant featured Lee's “challenging announce¬ 
ment" in its front-page lead story. “In the long run only such en¬ 
thusiasm, determination and imagination . . . will check the 
blight and decay now ferociously attacking our cities," said its 
editorial column. The New Britain Herald declared that Church 
Street “staggers the imagination . . The Hartford Times, not¬ 
ing its own city's lagging program, wrote “We congratulate New 
Haven and tell ourselves—go and do likewise." 

At the public hearings on Church Street, citywide support for 
the downtown redevelopment was impressively displayed by 
neighborhood and business groups, with inevitable opposition 
voiced by some businessmen-tenants in the project area. By early 
September, the Church Street project was approved by the Board 
of Aldermen and the final petition was on its way to Wash¬ 
ington. 


TIME, TROUBLE AND ATTORNEYS’ BILLS 

Then, three days later, the Bahr Corporation, owners of 
Savitt’s store, the largest jewelry concern in the city, filed suit 
with the Superior Court of Connecticut. They challenged the 
project s constitutionality and the legality and propriety of the 
Redevelopment Agency's hearings. 

Robert Savitt, head of Bahr’s, was the one Church Street 
property owner whose approval the CAC had not been able to 
wm. In fact, he had demanded a holdout price before the 
project became a government undertaking. Four years before, 
Savitt had put up a new two-story building on Church Street, on 
a spot now m the middle of the project area. One side of his 
budding covered some of the land scheduled for the new hotel- 
at? °/ erIay SOme of the P r °i ecte d First National Bank site- 

Tru ? e c S ‘ 0Ie W0U,d be cul into ftc proposal 

widening of Church Street. 1 1 

in/sh/ddt hr ?° rP f ° r t ti0n ? ld th3t non cthcless its new build¬ 
ing should be integrated into the project. The company charged 
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in its lawsuit that the public hearings had been unfair because 
the Redevelopment Agency was pre-committed to the plan; that 
the Agency had been secretly negotiating with a private de¬ 
veloper to whom it planned to sell the land under Savitt's store 
for a large profit; and that the plan was “unreasonable, arbitrary, 
discriminatory and confiscatory” of his corporation's property be¬ 
cause Malley's store was exempted but not Savitt's. Yet when the 
judge inquired whether the good faith or ulterior motives of the 
Agency were questioned, Savitt's lawyer denied this, and the trial 
judge agreed with the Redevelopment Agency that these were 
the only grounds for a court review. The suit was withdrawn in 
June 1958. Savitt's lawyer then let it be known privately that his 
client's main interest was the purchase price, and the city offered 
to settle for the highest of the three land value appraisals— 
$990,000 plus a good site in the redevelopment area. But this was 
rejected. 

Condemnation procedures started on the property. When 
Savitt's learned that its building was to be acquired for the 
average appraised value of $700,000, the lawsuit was reinstituted. 
The court upheld the city, and Savitt appealed the case. The 
State Court ordered New Haven to leave the property stand until 
it heard the suit. 

The entire project was immobilized for six months while await¬ 
ing trial. On March 17, 1959, the Supreme Court ruled that 
Savitt should be allowed to introduce new evidence in the lower 
court, as requested, although the Redevelopment Agency's good 
faith was still not questioned. This ruling meant the trial could 
open again at an uncertain future time. 

It was now less than six weeks before May 1, 1959, the date the 
Redevelopment Agency had agreed to turn over to Stevens his 
land, cleared of buildings. But after the Bahr Corporation re¬ 
instituted its suit, relocation had slowed down; present tenants 
and owners would not move as long as Savitt remained there. 

The city did not wish to risk the untold delay of another trial, 
and so it once more pursued a cash settlement. This time Savitt's 
accepted, but could obtain only $66,000 more than the original 
offer, since federal law limited the maximum payment to top 
appraised value. Only when the case was settled, on April 20, 
could relocation and demolition be pushed to completion. 
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On May 1, Stevens could legally have broken his agreement 
with New Haven as the land was far from clear, and he would 
have had good reason to do so. But if his gambling instinct had 
brought him to redevelopment and New Haven originally (“I 
got into it without thinking too carefully; I just wanted to see 
whether it would work ... I never thought New Haven was 
such a good town”), no doubt his stubborn streak kept him there, 
putting more and more money into a less and less promising deal. 
Some of Stevens’ closest advisors begged him to get out; but lie 
had a reputation to maintain. 

Even had the land been delivered on schedule, it seemed 
highly doubtful that Stevens-New Haven Development Corpora¬ 
tion, the company set up by Stevens Development and three 
Church Street project partners—G. Harold Welch, the New 
Haven banker; Gilbane Building Company; and the architectural 
firm of John Graham Associates—could have started construction 
then. The major new pieces which had seemed in place in June 
1957 had been dropping out, until in the spring of 1959 there was 
little left but the Gamble-Desmond site, the basic highway plan, 
the sponsor’s 10 per cent deposit of $400,000 on the land, and 
the ninety-seven-page Land Disposition Agreement which would 
have to be renegotiated because the land delivery date had 
passed. The Stevens group agreed to renegotiate, informing the 
city of their firm decision to proceed. In October, shortly before 
election time, the sponsors paid $1,200,000 in cash for the first 
block of cleared land, in good part to help Lee. 

But many months would yet pass before even the first retail 
tenant was acquired for any part of rebuilt Church Street. By the 
summer of 1960, the hope of reasonable profit was gone, and to 
the sponsors the development was just something to see through. 
“All I’ve had since Church Street is time, trouble and attorneys’ 
bills,” Stevens grumbled then. “Our group tied up two million 
dollars and I can never be compensated for the headaches.” 

THE RETAILING-FINANCING PLAN 

To understand some of Stevens’ and the city’s subsequent 
troubles in rebuilding, one must first understand the basis of the 
Church Street concept. The redevelopment and the sponsors’ 


What Urban Renewal Can and Cannot Do •• 439 : 

financing and merchandising plans were much the same as if they 
were putting up a regional suburban shopping center.* The 
principle of shopping center development determined the steps 
they had to take and in fact dictated the way to get the necessary 
mortgage for the retail part. 

The automobile trade would be delivered by the new express¬ 
ways which, tied into the Connector, would form a giant inter¬ 
change. Shoppers could drive into the huge multistoried garage 
and other parking areas directly from the Connector. The new 
department store would be accessible to the garage through door¬ 
ways. With Malley’s as another major magnet at the opposite 
end by the Green, the department stores were expected to gener¬ 
ate customer traffic to feed the 50,000 additional square feet of 
new retail shops the sponsors contracted to build in-between. 

The three blocks were to be developed as a unit, to encourage 
full pedestrian flow. But as the cross streets were not being closed 
—clue largely to local pressures, not to project design considera¬ 
tions—unity would have to be achieved by a second-floor prome- 

* hi the typical regional shopping center, a developer buys a tract of in¬ 
expensive vacant land located in a rapidly growing residential area, near a 
highway interchange, and with acres of extra land for free parking, to draw 
on a wide radius of autoborne customers. With preliminary plans in band, 
he proceeds to sign up his principal tenants. The banks and insurance com¬ 
panies who issue the permanent mortgages are concerned with the annual 
guaranteed income that the developer will receive from his center's tenants 
after he pays taxes and operating expenses, so that he can pay off the amorti¬ 
zation and interest on their loan. To assure the necessary annual return of 
some 7 per cent to service the mortgage, the lender requires the developer 
as a rule to have 65 to 79 per cent of his total tenancy among retailers with 
AAA national credit rating, such as the national chains and major depart¬ 
ment stores enjoy. Without such long-term leases, the developer cannot get 
a conventional mortgage. 

Department stores and well-known chains draw customers to a shopping 
center. Because they enjoy high standing with the financial community, do 
a low mark-up, high-volume business and spend extensively on advertising, 
these major chains ask and get low rentals. The department store is the king¬ 
pin. It alone can create a retail location, but it is a loss operation for the 
developer. His profit comes from the little retail and local specialty shops 
that lease space between the big advertisers, the national chains and depart¬ 
ment stores, and pay high rentals for the opportunity to draw on their cus¬ 
tomer flow. Hie seasoned architect places the magnets at strategically lo¬ 
cated poles to create the maximum traffic for the smaller merchants. The 
higher the volume of the latter, the greater will be the "overages” to the de¬ 
veloper, and thus his profit. Church Street was being planned on these re¬ 
tailing and financing principles. 
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nade and bridge connecting department stores, hotel and specialty 
shops. As a retailing concept, the plan had several other weak¬ 
nesses. The bank and hotel were “dead spots.” Ideally, the second 
department store should have been on the corner of Church and 
Chapel, the hotel parallel to the Green at the far end, and the 
bank eliminated completely from the front block. But the First 
National had taken the prime spot on Chapel Street, next to 
Malley's. Temple Street, another major access street next to 
Malley's, should have been widened, but this was not possible as 
long as the old department store remained. 

In spite of these flaws, Stevens believed downtown to be more 
desirable than a suburban location because the stores could tap the 
random flow of people who come to center city to work, get pro¬ 
fessional services and do municipal business, and who use public 
transportation as well as private cars. Furthermore, the city would 
supply the parking. 


WHY DOWNTOWNS DIE 

Downtown redevelopment cannot be equated with suburban 
shopping center development, however, as was made clear in 
January 1958, when Macy's indicated that it was no longer inter¬ 
ested in New Haven. 

In 1956, when Stevens' representative had first approached 
Thomas M. Green, Macy's vice-president for planning and de¬ 
velopment, Green was impressed by the unique situation opening 
up there. Although Macy's steered clear of such static market 
areas. New Haven seemed to be an exception. The central district 
of New Haven was notoriously under-retailed: Malloy's, the prin¬ 
cipal competition, appeared so weak that Green had little doubt 
that Macy's, with its skill in mass merchandising, would figura¬ 
tively “kill them.” There also appeared to be room for a major 
new department store between Hartford and New York. With 
New Haven's redevelopment plans promising to solve downtown's 
traffic, parking and land cost problems and highways opening it 
up to the suburban market, the Church Street project seemed 
attractive. The terms of the lease Stevens proposed were satis¬ 
factory; now Green had to translate the initial concept into con- 
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Crete realities and convince the firm's board of directors to break 
their standing rule. 

Macy's economic studies showed some strong negative factors. 
There was the unusually slow growth of the New Haven metro¬ 
politan area and the drop in the central city's current population. 
Studies also revealed the extraordinary pulling power exerted by 
Hartford's G. Fox and Company on a considerable segment of the 
potential market area. Meanwhile, a successful developer was 
drawing up plans for a regional-size shopping center in Milford, 
fifteen minutes south of New Haven right off the Thruway, half¬ 
way between New Haven and Bridgeport. To overcome surround¬ 
ing competition, a 240,000-square-foot store was deemed necessary 
by Macy's; but to support such a big store, Macy's would have to 
do a business of at least $15,000,000 a year from scratch, which 
was “hard at best," Green felt. This represented a tremendous in¬ 
crease over downtown New Haven's present department stores' 
sales: Malley's was doing 60 per cent that sum. 

It seemed to Macy's board that the only real benefit for them in 
a New Haven location would be to operate in a vacuum. As long 
as Malley's remained, however, this did not exist. If Green could 
make a satisfactory deal to acquire the old New Haven concern, 
the directors would go against their established rule. Late in 1957, 
through the local bank which is one of the trustees of the Malley 
estate, Green made a contact with the Malley store's president and 
general manager. 

The story of the Edward Malley Company explains some of the 
less obvious reasons why downtown New Haven was dying, and 
why its redevelopment was so difficult. It shows what happens 
when trusts get hold of a city's heart, and why eminent domain 
may be necessary to remove the dead hand of the past. Like many 
of downtown's problems, this one originated in the horse-and- 
buggy days. 

Edward W. Malley, founder of the dry-goods store on the corner 
of Chapel and Temple Streets, died in the 1890's, leaving his prop¬ 
erty in two separate trusts,* which were to terminate upon the 
death of the last surviving child. The shares of stock of the depart¬ 
ment store corporation were set up in one trust, with the income 

* By use of the trust device, no federal estate or inheritance tax or capital 
gains tax had to be paid, or has yet been paid, by the Edward Malley estate. 
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to be paid to his three children and their descendants. His real es¬ 
tate holdings, including the store itself and the land on which it 
was located, were placed in another separate trust.* Under a lease 
arrangement, the department store paid a percentage of its annual 
sales as ground rent to the real estate trust. The two younger 
children soon removed themselves to Europe. Older son Walter 
managed the store almost to the end of his ninety-eight years. 

During the halcyon downtown days, horse trolleys and electric 
streetcars delivered customers to Malley's front door. When his 
son Wally took over, the suburban pull and automobile jams 
downtown were beginning to hurt. But Wally was more inter¬ 
ested in cash reserves than in modernizing the store or downtown 
to meet new times. Yet many other New Haven merchants were 
also hanging onto old styles of business and operation, sure that 
downtown was dying. 

In 1945, Malley's sales were only $4,000,000. Even the tempo¬ 
rary downtown revival of the early postwar years failed to lift them 
beyond $5,000,000. Elevators creaked up and down its eight floors; 
dress fashions were behind the times. Popular brand names were 
not stocked. Deliveries were infrequent. There was no basement- 
type operation to serve the growing lower-income market. 

Despite this, the Malley store continued to pay annual divi¬ 
dends to its beneficiaries and had accumulated a surplus of over 
$1,000,000. But if some of the surplus were not soon put into 
modernizing the dowdy store and revamping its merchandising 
program, the store would die. Wally insisted that it was better 
business to have $1,000,000 surplus, and vigorously opposed the 
suggestion of air-conditioning and borrowing to expand.! 

Meanwhile, downtown New Haven continued to fade. Before 
any big suburban shopping center had been built, central business 
district retail sales were already slipping $7,000,000 annually. In 
fact, New Haven's department store sales were the lowest for any 
comparable metropolitan city in the country—only $54 per 
capita—while Hartford's were $145 and Bridgeport's $77. 

* TUs trust, however, benefited only the two children of his second 
marriage. 

t The directors representing the other principal beneficiaries and the New 
Haven bank that was trustee of half of the stock, somewhat reluctantly sup¬ 
ported Wally. A corporate trustee is concerned about possible “surcharges” 
by the beneficiaries in case of “extravagance.” 
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Without the pull of a strong department store, almost without 
exception, a city will have no retail district. Chain stores and 
specialty shops soon take themselves closer to their customers. 
This was happening in New Haven. The seedy look of remaining 
stores reflected downtown's weakness. Only jewelry sales seemed 
to increase. Yale's students and faculty sustained the high end of 
the men's clothing business. Demolition of the Gamble-Des m on d 
store left a gaping hole on Chapel Street; Sears pulled out; and 
Malley's frumpy store was failing to attract the shrinking down¬ 
town market. The city administration became extremely worried 
that Malley's, New Haven's one remaining downtown “magnet," 
might also fold. If New Haven did not attract a dynamic new de¬ 
partment store, it seemed that remaining downtown business 
enterprises would be sucked out to the suburbs, and with them 
would go taxes for schools and other municipal services. Thus 
there was a provision for a new department store in the Church 
Street plan. 

A LAST RESORT 

But in the few years between the redevelopment plan's incep¬ 
tion and Macy's overture to Malley's, the latter experienced some 
marked changes. A strong new president and general manager, 
Richard Edwards, began breathing life into the decaying enter¬ 
prise. The directors agreed to let him spend the $1,000,000 surplus 
and borrow another $1,000,000. Elevators were replaced, deco¬ 
rations refurbished, escalators installed, inventories and merchan¬ 
dise improved, deliveries stepped up. In three years, retail sales 
rose to $8,000,000. This, however, was only $44 per square foot of 
sales space compared to the $60 minimum to which a new depart¬ 
ment store looks. And it left Malley's with its sixty-nine-year-old 
main building, which was incapable of real modernization, a des¬ 
perate parking problem, and insufficient capital or borrowing 
power to put up a new store. 

But Edwards would not listen to Macy's proposition. lie stated 
quite openly that here was an outside giant trying to swallow up a 
local store. Green could convince no one in the Mallcy group. 
Sensing that an outsider could not push through such a deal, he 
hoped that local bankers might make clear the advantages to 
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Malley's of selling out for cash or an exchange of Macy's stock. 
But the New Haven bankers were quarreling among themselves, 
apparently jealous of the First National's position on Church 
Street Green next turned to Stevens, who also got nowhere; he 
turned to the Mayor. Lee would have nothing to do with it. 
Edwards was already lighting fires around town. 

Macy's was busy in other directions. The firm decided not to 
pursue this uncertain project. Fortunately for Lee, Macy's left as 
quietly as it came. Still the Mayor had been promising a new de¬ 
partment store, and Stevens was bound by the redevelopment 
agreement to provide such a facility. Stevens sounded out other 
major chains. One had a similar policy against "dying" New Eng¬ 
land cities. Another considered participation for six months, and 
even undertook studies. During that time the recession of 1958- 
59 deepened and its board decided not to commit itself, espe¬ 
cially with Malley's in the picture. 

Stevens finally commissioned a leading consulting firm on store 
location, Homer Hoyt Associates, to analyze the retail potential 
of redeveloped downtown New Haven. The findings looked ex¬ 
cellent on paper. Hoyt found that as a result of the new highways 
and parking plan the market area would double and department 
store sales increase by $33,000,000, of which a new 240,000 square- 
foot store should do $20,000,000 in its second year. This would 
mean sales of $83 a square foot in the second year of operation, a 
volume unequaled except by the first suburban branch store of 
Detroit's giant J. L. Hudson Company at its spectacular North¬ 
land center. 

According to Green, "You don't figure on this. It takes four or 
five years to get to $70. We estimated it would take eight to ten 
years in New Haven." The enlarged market area Hoyt drew 
reached almost to Hartford. Other department store chains also 
regarded New Haven as a one-department store town but did not 
go as far as Macy's. 

In the spring of 1959 Stevens turned, as a last resort, to Mal- 
leys. He did not propose to buy out the company, but rather to 
lease to it a new, larger building, cheek by jowl with the 1500-car 
garage—the building and site that the "second" New Haven de¬ 
partment store was to have had. In return, Stevens wanted to ac¬ 
quire the high-priced land that the store now occupied on 
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Chapel Street, facing the Green, for the new hotel's location. He 
was also eager to get rid of the eyesore building. 

W. Ward Malley, Jr., son of the late Wally, had now suc¬ 
ceeded to the store's presidency, and he was very interested in 
Stevens' proposal. 

UNTANGLING PROPERTY RIGHTS 

But the beneficiaries of the real estate trust had to be satisfied. 
Everyone, it seemed, had his price, and what the trustees of the 
land trust held out for came high: the equivalent of the annual 
income paid to it by the store—some $180,000 a year, plus a cost- 
of-living adjustment. If the real estate were sold outright, the 
amount they received would be its appraised value—about $1,- 
650,000. But the capital gains tax would take a sizable part of this 
sum. If the property was condemned for redevelopment, the 
financial outcome for the land trust would be the same. 

Use of eminent domain by the city to obtain the property 
would automatically cancel the ground lease that assured the 
beneficiaries of the real estate trust their income from the store's 
sales. The trustees were ready with a lawsuit and evidence that 
the city was not taking slums in case the city included the store 
within the redevelopment. 

As anticipated, the city still had no intention of extending the 
project lines to take Malley's. The redevelopment director at the 
time observed that the department store was “somewhat of a sa¬ 
cred cow." The administration was delighted that the dowdy old 
structure with its mismatched annex would be eliminated from 
its location facing the Green, but maintained that the federal 
Urban Renewal Administration would never approve the sizable 
additional outlay entailed in acquiring Mallcy's. The Mayor, wor¬ 
ried that the Register would howl if concessions were made to 
help Stevens, also maintained that condemnation was “politically 
unfeasible." * 

The Stevens group arranged the equivalent of a land swap. 
The sponsors would acquire use of the store's site on Chapel 

* When the Redevelopment Agency amended its land disposition agree¬ 
ment to allow the sponsors to carry out their unusual solution, the Register 
did object. 
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Street on a 102-year lease; the land trust would get the plot 
within the redevelopment area where the new store would be 
built by Stevens-New Haven. The Malley Company would rent 
the new building from Stevens-New Haven and guarantee the 
sponsors $300,000 annually, plus 3 per cent of gross sales over the 
store's present $10,000,000. Stevens-New Haven, under a ground 
lease agreement with the land trust, would, in turn, have to pay 
at least $180,000 annually to its beneficiaries. 

This was an unprofitable arrangement for the Stevens group. 
They would not receive sufficient income to finance the $6,200,- 
000 mortgage required to build the new store, much less real es¬ 
tate taxes, insurance and maintenance. But the sponsors wore 
getting high-value land on the front block and anticipated that 
Malley's would increase sales to $20,000,000 and thus eventually 
pay the sum required to cover the sponsors' annual costs. 

First, however, the bundle of property rights encumbering the 
Malley land had to be untangled and rebound. This entailed 
negotiations with the two trustees, their lawyers and certain other 
principals; gaining the approval of three different local banks 
representing Malley family interests; then obtaining the written 
consent of each of the thirty-two adult beneficiaries of the two 
Edward Malley trusts. The beneficiaries now included grand¬ 
children and great grand-childrcn living in Ireland, England, 
France, Spain and the United States. Months passed. The New 
York lawyers were busy with other deals. Ihe old New Haven 
law firm representing one corporate co-trustee was not certain 
that such a big job could go through. Stevens was producing 
ten Broadway shows a year and swinging other multimillion- 
dollar transactions. Finally Mayor Lee called a conference in 
his office of the fourteen lawyers involved to find out why it 
was taking so long. One from New York suggested that no one 
was working hard enough. Stevens' lawyer agreed, and the intri¬ 
cate transaction began to move more rapidly. 

Several absentee Malleys now turned sentimental about the 
location of the family business facing the Green. The founder's 
only surviving child, who had not lived in New I Iavcn for nearly 
half a century, thought it should stay where it was. Her lawyer 
had to make two trips to Florida and two to France to convince 
her that the store should be moved back three blocks. Overseas 
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phone calls had to be made to grand-children. Tracking down the 
last beneficiary took three months. Then a court ruling was re¬ 
quired to insure the unusual arrangement against possible contest 
by a beneficiary or infant who would come of age during the 
102-year lease period. 

Finally, in August 1960, the legality was established. The spon¬ 
sors could proceed with assurance to line up the chain store leases 
necessary to obtain the mortgage commitment for financing con¬ 
struction. 

TIMING IN A FREE ECONOMY 

But now the sponsors were hit by the rise in the interest rate 
from 4.2 to 6.3 per cent which had occurred since 1957. This 2 
per cent increase probably meant the difference to them between 
profit and loss. 

The appraised value of the Church Street land was very high 
—averaging $18.69 a square foot, compared to fifty cents in most 
suburban locations. This meant that the rents had to be some 
$1.80 more per square foot (before taxes) than suburban-center 
rents if the investors were to receive even a 10 per cent return on 
their money, much less the 15 per cent expected for such a specu¬ 
lative undertaking. The high land cost, appraised on the basis of 
the exceptionally good income that owners of downtown stores 
were making from high rentals on run-down, written-off proper¬ 
ties, had originally seemed to be a selling point of Church Street 
to the Urban Renewal Administration, since it would reduce the 
federal subsidy. 

But the economics of development made this excessive land 
cost a deficit. Stevens, too, had not fully realized the negative 
effect the high land price would have on leasing when he made 
the original agreement. 

lliere now had to be added to the already steep rentals the 2 
per cent increased interest on the annual carrying charges of the 
$20,000,000 mortgage—about $400,000 a year. But a department 
store would not absorb the cost differential and the chains did 
not believe they could do sufficiently more business in downtown 
New Haven than in suburban locations to warrant the much 
higher rentals. They would not give guarantees high enough to 
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finance the development and still return a profit to the developer. 
"That's why downtown redevelopment is so difficult/' observed 
Stevens. "You can't get the rents in those small cities. People can 
drive to shop anywhere so easily." 

Meanwhile, some of the quality New Haven stores, the profit- 
producing but non-mortgageable potential tenants, were being 
signed up by new suburban centers. In the fall of 1960, Milford 
started renting, and Hamden Plaza, which in 1956, its first year, 
had sales of $33,000,000, announced plans to double space. 

Stevens was also running into difficulties raising capital. He 
and his partners had gone into Church Street with $2,000,000, 
recognizing they would need $3-4,000,000 more cash in order to 
get a $20,000,000 construction loan. Stevens' fortune and reputa¬ 
tion with the most conservative banks and financial institutions 
had been built on pushing through, and profiting from, deals 
generally considered impossible. But for the first time Stevens 
could not find others, beyond his original group, to take an 
equity position on his venture. 

His usual sources objected to a land agreement with a public 
body, the restrictions on re-use for decades to come, the approv¬ 
als required from government agencies before the deal could even 
be set. The land cost was too high; the rents too low. New I Iaven 
was not a promising town. The risks were too great for the rate of 
return that could be expected. Stevens was spending more time 
trying to raise capital than seeking prospective tenants. The best 
selling point he had for an equity position in Church Street 
seemed to be that it would provide a tax loss for someone who 
needed one. 

The New Haven business community did not help counterbal¬ 
ance the unattractive economics and unforeseen problems. Lee 
and the dynamic forward thrust of early redevelopment had tem¬ 
porarily allayed the chronic pessimism which so long character¬ 
ized their posture toward downtown. Now as the project's time¬ 
table dragged out, the pessimism returned. Representatives of 
possible out-of-town tenants heard disparaging remarks from 
local banks. The retail division of the Chamber of Commerce sat 
on its hands, although its president was on the CAC. 

Yet even if Stevens had found interested chains, they could 
not have been signed up. A layout and definite location arc nee- 
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essary for a store lease, but plans were always changing. Indeed, 
when in August 1959 the First New Haven National Bank with¬ 
drew from Chapel Street, it seemed that the principal local de¬ 
veloper had lost faith in the project. 

It was only by indirection that the city learned of the bank's 
secret negotiations for a merger which, if consummated, would 
mean that the First New Haven would not need a new building 
at all. The project plan had already been changed once, when the 
First National had merged with the New Haven bank and 
needed a larger site than originally. The combined bank had then 
proceeded with construction preparations, initially by shoring up 
the foundations under Mallcy's next-door. Due to the Savitt suit, 
however, the rest of its required land could not be delivered on 
the promised date of February 1, 1959. 

When news of the proposed second bank merger became pub¬ 
lic, the administration was upset, but Stevens was pleased. For if 
the bank stayed out, the redevelopcrs would be able to take over 
the entire Chapel Street frontage. Six weeks later it was learned the 
federal antitrust division wouldn't approve the merger and the 
bank dropped the reorganization scheme. Stevens, in a gesture to 
get the First-New Haven's good will and also keep them out of 
the project, offered to pay the bank's expenses to date for the 
Chapel Street site, thinking this would amount to $150,000. r Fhe 
bank said it had spent $400,000, took the money in the form of a 
loan due in two years, and was able to write off the investment as 
a business expense. With an assist from the Mayor, and the 
$1,500,000 paid by the government for its old office in the re¬ 
newal area, plus Stevens' good-will bonus, the bank then acquired 
several dilapidated properties on land opposite the project area, 
and proceeded to build its new five-story home independently of 
the redevelopment. 

Meanwhile, the Sheraton chain had also been hanging on a 
verbal agreement. And when, in the fall of 1960, Stevens could 
offer them a definite location—the desired Chapel Street site— 
for the high-rise hotel which they had been considering operating 
on a long-term lease, he learned that their top executives had also 
done some second thinking. 

The profitability of downtown hotels had deteriorated mark¬ 
edly in the few intervening years and made the chain extremely 
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cautious. With greater air travel and automobile rental services, 
many men were not staying overnight or as long as they used to 
on business trips, or were stopping in more conveniently located 
motor inns. (Even wives, it seemed, preferred motels to hotel 
lobbies when on family travels.) Motor inns, which cost con¬ 
siderably less to build per room than high-rise hotels, could 
charge practically the same room rates, and thus Sheraton was 
shifting into this field. The New Haven hotel appeared even less 
attractive because three motor inns recently opened in the vicin- 
ity. 

The Sheraton corporation was still willing to make a lease 
agreement with Stevens. But the guarantee they offered him was 
now so limited that it would not have been sufficient for the 
sponsors to get a mortgage on the $6,000,000, 300-room hotel 
that was supposed to be built in Church Street. Nor was regular 
financing available elsewhere for hotels. Some cities were in effect 
subsidizing new downtown hotels through local bankers' lenient 
financing terms. This was not likely to happen in New Haven. 

In 1958, the Taft Hotel—whose down-at-thc-hccls operation 
had prompted Stevens to put up a new hotel in the redevelop¬ 
ment site—had tried to halt the Church Street project in court. 
It charged "commercial cannibalism" and claimed that redevel¬ 
opment was illegal if it hurt an established business. But the 
courts gave the argument short shrift, and Stevens-New Haven 
was still contractually bound to put up a new downtown hotel in 
the redevelopment site. 

Mayor Lee, meanwhile, was becoming desperate. Since January 
1960, when the last old building was cleared from Church Street, 
the site had remained bare due largely to the Mallev negotia¬ 
tions. As soon as the store agreement was signed, Lee persuaded 
the sponsors to begin construction, even though the legality of 
the deal was not settled and financing was not secured. 

The first necessary element was a tunnel for trucks coming 
off the Connector to a new delivery basement under the project 
area, an arrangement designed to avoid jam-ups on city streets. 
The tunnel entailed large out-of-pocket expenses, and no mort¬ 
gageable assets. Banks only lend on improved land and income- 
producing property. The contractors hit water when they started 
digging and costly equipment was required to pump it out. The 
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sponsor had to spend more money on heavy foundations to 
solidify the subsoil. 

Meanwhile, Development Administrator Logue was not satis¬ 
fied with the project design and felt there was not enough open¬ 
ness in the commercial development. He wanted a set-back at the 
corner of Church and Chapel and a pedestrian promenade with 
fountains. Stevens pointed out that this would reduce rentable 
store space; every inch must produce profit on $18 land, he felt. 
But the city agency had final approval on design in its contract 
with the sponsor.* Plans were redrawn and compromises were at¬ 
tempted between esthetics and economics.t 

Profits from other ventures of Stevens Development Corpora¬ 
tion were steadily, though reluctantly, poured into New Haven. 
A costly $1,500,000 loan was taken from a finance company. Ste¬ 
vens paid taxes on the empty land out of his own pocket several 
times. Before long, the development corporation's entire assets 
were buried in New Haven land and watery subsoil. Rather than 
put in more funds of their own, the sponsors halted construction 
in the winter of 1960-1. The project stalled for six more 
months. 

For some time, Stevens had been saying quite openly that any¬ 
one could have the Church Street project for the sponsor’s in¬ 
vestment, minus interest and time. But he found no takers. In 
the fall of 1960, he privately told the Mayor that he would be 
glad to forfeit the $2,500,000 spent thus far and get out com¬ 
pletely, though Stevens subsequently denied he would have done 
so. Lee prevailed on him to remain; Stevens observed, “I’ve had 
all the disadvantages of a political deal and none of the advan¬ 
tages, while I’ve had all the disadvantages of a private deal and 
none of the advantages." 

The hard fact for Mayor Lee at election time in the fall of 
1961 was that four years after the Church Street project's an¬ 
nouncement the area stretched out as one huge municipal park- 

* Distressed by the appearance of the bulky, unlandscaped Telephone 
Company building in the Oak Street project, Logue lmd written this clause 
into subsequent sponsor contracts, hoping thus to make the city’s redevelop¬ 
ment more esthetic in the future. 

t Ultimately, the city allowed the sponsors to dedicate the open spaces 
for the promenade to public use, so they would he relieved of taxes and 
maintenance on this non-income-producing portion. 
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ing lot. The only permanent new above-ground construction was 
the $6,000,000 poured-concrete, 1,200-space multi-storied munic¬ 
ipal garage designed by the dean of architecture at Yale—at 
double the original estimated cost. But the only taxpaying con¬ 
struction was the First-New Haven Bank's new building across 
the street, outside the redevelopment area. 


IS DOWNTOWN REDEVELOPMENT 
FEASIBLE? 

Meanwhile, fifty miles away in the state capital, Hartford's 
$50,000,000, twelve-acre downtown redevelopment project, which 
had come to a halt in February 1960, had construction above¬ 
ground in 1961 and invited comparisons to New Haven's 
Church Street project 

Several crucial differences between the two were generally over¬ 
looked. Tire original sponsor, an out-of-town construction firm, 
the F. H. McGraw Company, had defaulted because it could not 
arrange financing. And the developer-investor that had taken 
over Hartford's project was the huge Travelers Insurance Com¬ 
panies, a locally headquartered national concern with almost un¬ 
limited funds at its disposal. Further, Hartford's Constitution 
Plaza was to contain primarily new office structures, with very 
limited retail uses. And the community itself, with its multi- 
billion-dollar bevy of insurance companies, commercial and sav¬ 
ings banks, the United Aircraft Company, and literally hundreds 
of aircraft suppliers and machine tool manufacturers, was infi¬ 
nitely more promising for downtown development as well as for 
general metropolitan growth. 

Yet the millions of dollars that moved in and out of the insur¬ 
ance capital daily were not invested in Hartford's redevelopment 
at first. The Connecticut General Life Insurance Company had 
built its handsome new headquarters in the suburbs; other firms, 
put off by problems of land assembly and the inner city's drab¬ 
ness, also looked in that direction. An important exception was 
e great, hundred-year-old G. Fox and Company, now in its 
third generation of homeownership and family management. In 
IVOU, while other retailers were suburbanizing, Fox, with $50,- 
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000,000 annual sales, was completing a $12,000,000 addition to its 
store, which had helped make Hartford one of the great retailing 
centers in the country. 

The Travelers Insurance had come to see that its civic duty, as 
well as its self-interest, required that deterioration near its down¬ 
town national headquarters be halted through joining Citizens 
for Hartford, a civic organization initiated by Hartford's progres¬ 
sive Chamber of Commerce. (Two other local insurance compa¬ 
nies provided the financing necessary to build a Statler-Hilton 
Hotel when their city needed a new hotel.) 

When The Travelers rescued Constitution Plaza, little space 
was leased, and this to several local institutions that needed to 
expand. Indeed, The Travelers recognized that it would have to 
promote an underdeveloped market. "We're not attracted to it 
for investment alone," admitted Roger C. Wilkins, vice-presi¬ 
dent in charge of real estate for the insurance firm and president 
of its subsidiary redevelopment company, Constitution Plaza, 
Inc. "We wouldn't have been interested if the McGraw Com¬ 
pany had come to The Travelers for a mortgage. If you don't 
have the tenants in a package to start with, it's difficult to get a 
loan. It's hard for an individual to go out and finance a project 
large enough to change the environment of downtown, as you 
need to do in redevelopment. You can't solve this through nor¬ 
mal financing. We had the ability to carry it through. We don't 
need a mortgage." 

Can downtown redevelopment by private enterprise work in 
small, slow-growing older cities? Edward Logue had commented, 
on the eve of leaving New Haven to be Boston's Redevelop¬ 
ment Administrator in mid-1961: "You can't rebuild downtown 
New Haven at a profit for many years. This is the problem all 
over the country. We haven't learned that private enterprise 
shouldn't have to take a loss on urban renewal, that it should 
have extra profit for extra risk." 

Thus the question remained: who would take the extra risk or 
supply the extra incentive to attract private investment? The eco¬ 
nomic feasibility of redevelopment was supposed to be assured by 
eminent domain to eliminate holdout prices and by federal fi¬ 
nancial assistance to write down the land costs to fair value. In 
New Haven's Church Street, this was not sufficient. The apprais- 




i 454 : CITIES IN A RACE WITH TIME 

als did not take into account other problems. Financing of new 
development was the key, and the big stumbling block. 


THE LOCAL LEADERS 

Stevens said, in mid-1962, when his group had $6,000,000 in¬ 
vested in Church Street and not a penny back after five years, “If 
we had gone in with the $6,000,000 originally, we'd have been 
further along. But then it wouldn't have been an attractive in¬ 
vestment." 

Perhaps Church Street needed a body comparable to Philadel¬ 
phia's nonprofit center-city development organization, the Old 
Philadelphia Development Corporation, to play a much greater 
initial role in winning local acceptance, and to take the project 
over the unforeseen hurdles. But the closest thing to the OPDC 
in New Haven, the much-heralded Citizens' Action Commission, 
pulled away from the administration in 1959, when the going got 
rough in Church Street. It set itself up as an independently con¬ 
stituted membership organization, reportedly so people would 
not continue to accuse it of being a rubber stamp for Lee. 

Even had the CAC's relationship to City Hall remained unal¬ 
tered, however, it seems doubtful that the group would or could 
have done more. The Church Street project brought out the fail¬ 
ure of the Commission's executive committee as a body repre¬ 
sentative of community power or, as Lee once put it, as the group 
with “the biggest set of muscles in New Haven." But behind this 
failure lay the inherent weakness and conservatism of New 
Haven's business community. In some cities there simply is no 
progressive “power structure" to back redevelopment. 

The CAC had created the aura of respectability and nonpar¬ 
tisan support Lee needed to get redevelopment into high gear in 
New Haven. Its members helped clear away some early local ob¬ 
stacles, but they could not fuel redevelopment. They lacked the 
power, the know-how, and the basic desire to promote ambitious, 
difficult plans. And they shied away from public controversy as 
much as did Lee. Moreover, some of the biggest muscles were 
pulling the other way. 

Greater local public and private cooperation could have coun- 
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tered the high land cost and interest rise to a large degree, and 
speeded the project. “If a group of New Haven’s leading citizens 
had sat down at the Qunnipiac Club, or John Day Jackson had 
called in five or six of the city’s wealthiest men,” Stevens main¬ 
tained, things might have been different. In cities where they 
have decent people and cooperation, they’ll go ahead and do it. 

The leadership of the city is the essence of the thing. The 
rich people of New Haven never offered to do a thing. They even 
made it politically impossible to apply to the Urban Renewal Ad¬ 
ministration for a reduction in the land cost. Their attitude was 
do nothing but criticize—mainly because they were so anxious to 
beat Lee. The First National put every obstacle in my way. The 
first time the Chamber offered to help was in the summer of 
1962.* The ultra-cautious New England-type lawyers wasted at 
least a year and a half. Lee was too afraid of the papers to do the 
really tough things—like condemn Malloy’s. 

“But ultimately,” Stevens added, “New Haven will be a city 
that has solved its downtown problem—which others haven’t 
done. It’s at our expense. But somebody will come out with a 
good investment. The project is good, and New Haven is 
lucky.” 

Compared to Hartford or Pittsburgh, New Haven has little 
local wealth and much absentee ownership. Several powerful 
local moneyed forces which could have helped were not members 
of the CAC. Even more important, they lacked faith in or suffi¬ 
cient concern for the future of the city, to back up or assist the 
redevelopment. They only made the “business climate” more un¬ 
attractive for outsiders. The only person in New I Iavcn to sup¬ 
port the project for many years was G. Harold Welch, who in¬ 
vested $200,000 from the start. 

Publisher John Day Jackson died in 1961 at the age of ninety- 
four, leaving a personal fortune of $61,000,000, most of it made 
in New Haven and relatively little invested in the city’s future. 

* hi a 1961 report on the “Business Climate Story," climaxing an eight¬ 
een-month survey, the Chamber's Manufacturers Division stated: “In our 
City Administration there is too great a responsibility in the hands of a few 
able men. This could be potentially dangerous [and] lead to central planning 
of the economic future of New Haven." 
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Lee was the one Mayor who had not come running to the pub¬ 
lisher. Jackson had not been consulted in advance on Church 
Street. To the Register's owners, beating Lee was apparently 
more important than revitalizing the city's commercial center. 
The paper seemed to take every opportunity to hit his adminis¬ 
tration and cast doubt on the reliability of the sponsors, the com¬ 
petence of the development staff, and the acumen of the Board 
of the Redevelopment Agency—which was headed by Republi¬ 
can Frank O’Brion, president of the Tradesmen's Bank—as well 
as on the concept of the project. Instead of digging for and pub¬ 
lishing the facts about the extraordinarily complex undertaking, 
the paper wove a cover of half-truths, damaging innuendos and 
glaring omissions over the downtown project.* 

Malley's department store and the scattered heirs of tlie 
founder went along with a good deal. For several years, it seemed, 
the entire redevelopment was a subsidy to the old firm, which 
anticipated increasing its volume by $6-$8,000,000 in several 
years. 

New Haven did have one ace-in-the-hole, though. It was prob¬ 
ably the major prop that made New Haven more than another 
played-out New England town. This, of course, was the Univer¬ 
sity. Unlike a bank, Yale could lend on empty land, and would 
do so at 6 per cent—though probably not in Bridgeport or Hart¬ 
ford. Stevens began discussions with them in the fall of 1960. In 
June 1961, the Finance Committee of the Yale Corporation ap¬ 
proved not a loan, but a guarantee, on a three-year bank loan of 
$4,500,000, which would help the sponsors complete the con- 

* On the fifth anniversary of the downtown project's announcement, the 
Register published a five-part serial on “Redevelopment: On Its Back or On 
Its Way?" This series would, it said, give the people of New Haven a “hard 
look at the facts" of Church Street which a team of its reporters and editors 
had spent several weeks digging out. A sample of what they found: “Only 
the Malley company's willingness to supply its local funds and its local in¬ 
itiative has permitted the coming realization of this key Church Street 
retail installation." And J. Coy Reid, the president or the First-New 
Haven, stating why his bank had built out of the project area: “We decided 
that our best interests demanded that we cut out the wrangling [about a 
larger building] and do something on our own outside of redevelopment." 
(When asked by an outside reporter to clarify this statement, in view of the 
abortive Union-New Haven merger and Stevens’ payment, Reid verbally shut 
the door with “I would rather not discuss it.") 
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s traction of Malley's and purchase the third, highest-priced block 
of land, which cost $6,500,000. 

Because Yale would not guarantee the full cost, Stevens still 
had to raise the difference on his own. This could only be ob¬ 
tained through another expensive loan from a finance company. 
Then, before the loan guarantee could be issued, legalities also 
had to be worked out. Inertia again set in. Not until May 1962, 
after eleven months, were details straightened out and the full fi¬ 
nancing available, allowing Stevens-New Haven Development to 
complete the Malley store, buy the third and final front block, 
and sign up tenants there and on the block between. 


AN UNEXPECTED DEVELOPMENT 

The city administration criticized Stevens for not really “push¬ 
ing” Church Street, or “setting up an organization” to promote it 
and get tenants. The fact was that the sponsors did have a leasing 
office for three years; but they had no leases to offer because of 
the fluid state of the project. Also, Stevens was, by background 
and temperament, a trader and not a developer. He himself ad¬ 
mitted that he could have been more efficient. Stevens' pace 
turned out to be an eventual advantage to him and the city, how¬ 
ever. When he had a satisfactory lease worked out with a major 
chain store for the block between the new Malley store and the 
front block facing the Green, late in the winter of 1962, Mayor 
Lee asked him to wait. It seemed that Macy's was now taking a 
second look at New Haven. 

Finally, in December 1962, nearly five years after the chain 
turned its back on Church Street, Macy's announced that it 
would build a three-story, 300,000-squarc-foot, full-line store, em¬ 
ploying 700 people, on the middle block of the project. The store 
expected to be open for business September 1, 1964, and the 
firm's president declared that “Mayor Richard C. Lee's remark¬ 
able foresight in planning and executing [the revitalization of 
downtown] has been the catalyst in our decision , . 

Why did the firm change its mind? Most important was the 
passage of time, which had brought with it some internal changes 
at Macy's, some external improvements in New Haven's down- 
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town, and reduced risks. In New Haven, redevelopment plans 
were now in execution. The municipal garage was aboveground 
and operating in the Church Street project, and the state had 
scheduled construction of Route 91, the major new expressway to 
the north, for completion in 1964. Further, Macy's could now ac¬ 
quire land that was cleared and ready for construction, without 
waiting out the costly, uncertain delays that seem indigenous to 
redevelopment. 

At MacyVNcw York, meanwhile, there had been organiza¬ 
tional changes. The problem of moving merchandise such a dis¬ 
tance from the firm's headquarters, another early negative factor, 
had been eliminated by new systems. The division's new presi¬ 
dent, David Yunich, looked favorably on the New Haven loca¬ 
tion—wz£/z Mallcy's there. Ilis previous experience with shopping 
centers had shown that two big department stores were comple¬ 
mentary to each other and boosted business for both. 

The basis on which Macy's was to come to New Haven was 
completely different, also. Instead of being Stevens' tenant, the 
firm would lease the land from the city, which had bought it 
back. The city would float a federally backed bond to make 
municipal financing, and thus an inexpensive ground lease, 
available to Macy's without encumbering city bonding limits. 
The city would also guarantee Macy's sufficient additional park¬ 
ing for the next forty years. Stevens-New Haven could not have 
given the store these extras. Had the sponsors and the depart¬ 
ment store negotiated directly, it would have been less profitable 
for both. 

In fact, Lee himself did much of the selling of New Haven to 
Macy's new top management. A friend of his, who happened to 
be both a Yale trustee (and thus familiar with Church Street's 
problems) and a director of Macy's (and thus acquainted with 
the management changes), suggested that the Mayor go to New 
York for a talk with the store's executives. New corroborative in¬ 
formation about the economic base of the New Haven area and 
its downtown retail market potential, which came from a feder¬ 
ally financed community renewal study undertaken by the same 
firm which Macy's used for its own market studies, was also 
available—and helped the Mayor. 

Even Stevens was delighted with the development, despite ex- 
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tra costs incurred while waiting. With Macy's next-door, he con¬ 
sidered his front block to be “the best piece of real estate in the 
country/' It could probably now command the higher rents from 
retailers that were required, and thus carry out that portion of 
the project 

To complete the terms of the redevelopment contract, and to 
finish the development, Stevens-New Haven did two things, both 
of them costly. 

The front block was leased to a local builder-shopping center 
developer backed by British financing. The firm, Fusco-Arma- 
truda, would erect on that site a fourteen-story office building 
and the officially contracted retail stores. With the proposed 
improvement of the land secured, Stevens was also able to bor¬ 
row money (though at a high rate of interest) to repay the Yale- 
guaranteed loan. If the building rented well, the sponsors would 
have a salable property and eventually could come out even in 
their investment in the front block. 

The final piece in the jigsaw puzzle was the hotel. To get it 
built, and to pay off the $1,000,000 owed to the Gilbane Con¬ 
struction Company for the extra costs of constructing the Malley 
store, the developers gave the construction firm land to the rear 
of the front block free, on the condition that it build a hotel 
there. Gilbane was able to find a multimillionaire partner, John 
McShain, Inc., Philadelphia builders. Their financial reserves 
were large enough for them to guarantee construction without 
the mortgage that Stevens' group would have had such difficulty 
in obtaining. The city agreed, as part of the deal, to construct a 
300-car underground garage, to serve the hotel and offices, fi¬ 
nanced with revenue bonds whose interest Gilbane guaranteed. 

These arrangements were completed in June 1964, and by the 
fall elections of 1965, the steel skeletons of the office building 
and the hotel were rising behind the New Haven Green. The 
three, key front blocks of the Church Street project were well on 
their way to completion. 

THE LESSONS OF CHURCH STREET 

Ultimately, the proof of Church Street will be in how well the 
completed project works—for the sponsors and their tenants, for 
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the rest of downtown’s merchants; for the people who come to 
use and enjoy downtown; and for the city as a whole. 

It is too early to judge with certainty, as the project is not yet 
complete and open for business, and the accessory highways not 
yet finished. But substantial evidence already points to the re¬ 
vitalization of downtown New Ilaven as a result of the project. 
In the first six months of 196?, the Mayor announced in his Oc¬ 
tober annual report, retail sales in the city had grown by 18 per 
cent over the previous vear, to a total of $275,000,000; sales vol¬ 
ume was rising for small merchants as well as the large depart¬ 
ment stores. Also, more people were shopping downtown, nearly 
10 per cent of them people who lived in the area hut had not 
shopped in New Ilaven before. And 40 per cent did more buying 
downtown than before, l'he Malley store itself had reached an 
annual sales volume of $14,000,000 ahead of target. 

The renewed faith and prosperity of merchants in other down¬ 
town locations was displayed in the extensive modernization and 
refurbishing that they were carrying out on their own. The city 
was encouraging this with an extensive program of street plant¬ 
ing, installation of modern “street furniture,” signs and other 
public improvements to brighten up the non-redeveloped parts of 
downtown. 

Most of the merchants who had been displaced from the 
Church Street project site had found satisfactory locations in the 
empty ground floor stores that then dotted downtown New 
Ilaven. {Six of them had started a lawsuit against the project in 
1958. But when the city otiered to house them in a temporary pre¬ 
fabricated building right across from the redevelopment, with 
ample parking, they withdrew the ease and waited. All had pri¬ 
ority to space in the redevelopment, with a 10 per cent rent 
reduction.) Savitt’s jewelry store had moved into space direct!) 
across from the project area, on Church Street. 

Most relocated businesses enlarged their space, and 81 per cent 
increased volume in their new location, according to a survey b) 
economists from the UuivcTsity of Connecticut. Many found 
better situations, helped hv the city s relocation office. Only 9 pet 
cent moved out of town. Owners of property in the central dis¬ 
trict found they could command higher rentals. Atleeted firms in 
New Haven and iu other cities studied by the university survey- 
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ors agreed, said the report, that “forced relocation is usually a 
blessing in disguise.” 

Twenty per cent of the firms did go out of business. Some 
could only survive in a substandard area at submarginal rents— 
virtually a city subsidy. Other owners were elderly and ready to 
retire. Some could not gather the necessary financing to make a 
satisfactory move. Had the more generous business relocation 
provisions of the 1961 Housing Act and loans from the Small 
Business Administration been available then, many of the latter 
might have survived. Even so, in 1962, another old New Haven 
department store, Shartenberg’s, which was not in the project 
area, folded up. 

Retail stores have not returned from the suburbs and the 
“front block” rentals are still so high for the New Haven area 
that the signing up of stores has been very slow. But it does ap¬ 
pear that the outward tide of retailers whose long-term leases on 
downtown stores are now expiring, who have a choice of where to 
go, is being stemmed. These are the major tenants who have 
taken leases on space in the new front-block building. “Before 
they couldn’t visualize what was going to be done,” developer 
Fusco commented. “Now they are willing to take a look at down¬ 
town.” In short, people have to be shown. 

As more and more elements fell into place, and the Church 
Street project, with highway access, widened streets and parking 
became a modern downtown facility instead of a blueprint, it 
was easier to attract new investment and sign up tenants. 

The fourteen-story office building on the front block facing the 
Green is an interesting case in point. Although the original 
project plan called for some office space, nothing as ambitious as 
the high-rise structure with its 120,000 square feet of rentable 
office space had been envisioned. Furthermore, a survey carried 
out for Fusco’s firm was pessimistic about the market. But he 
agreed with Stevens that there was a need for modern office space 
in New Haven, and his firm decided to build, even though little 
space was yet leased. 'Hie city went along happily. 

The builders were able to start construction without having 
the usual percentage of leased space required for a convention¬ 
al mortgage because Stevens-New Haven Development loaned 
them the $4,000,000 in necessary financing. The builders had to 
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take the risk that they would be able to get tenants. At the end 
of 1965, the instincts of the developer and builder appeared to be 
confirmed. Some 65 per cent of the office space was signed 
up—most of the tenants were moving from second-rate space in 
other downtown New Haven buildings, and Fusco wished he had 
two more floors. The moral, he maintained, was that you cannot 
go by market studies, but must follow intuition. 

As to the hotel, the McShain company, whose participation 
made it possible to move ahead, apparently had a different opin¬ 
ion of the New Haven location than did the Sheraton Corpora¬ 
tion. A top executive of the construction firm stated, "We were 
influenced by the locality—it is a coming area with corrections 
made in downtown by urban renewal.” McShain executives had 
flown over the region in the company plane to look for industry 
—in the hotel business today, some 80 per cent of the business 
comes from groups, not individuals, they stated—and they had 
found the metropolitan area's manufacturing activities booming. 
More detailed market studies were also favorable. It seemed that 
in spite of the motor inns and new patterns of business travel, 
there was a local need for a good center city hotel with banquet 
and parking facilities. Already, without solicitation, and some six 
months before the hotel was to open, they were receiving many 
expressions of interest from convention business. 

The city of New Haven itself anticipated nearly an $11,000,000 
increase in assessments from the Church Street project area—and 
thus substantial new tax revenues, not to overlook 700 new local 
jobs from Macy’s alone. Beyond the Stevens project, other new 
construction was also scheduled, most significantly a new, twenty- 
eight-story headquarters building for the Knights of Columbus 
International, which was relocating from an old New Haven 
building. To the south, on the twenty-acre site of the old market 
area, an extensive residential development was planned. 

The man whose intuition and reputation had encouraged New 
Haven to redevelop its core in such a big ambitious fashion, and 
the group that had gone along with him as sponsors of the main 
part of the project, were the big losers, llicy were in for 
$17,500,000—some $6,500,000 of it owed to finance companies 
and banks at the end of 1965, plus the $4,000,000 mortgage loan 
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to Fusco. Stevens figured that at the very best they would lose 
$3,000,000, which was the extra sum paid for Malley’s. They 
could lose as much as $7,000,000. While the store was doing well, 
the developers in 1965 were receiving only a one per cent return 
on their $6,000,000 investment in it. Their current income was 
about equal to the ground rent payable to the Malley estate plus 
local taxes, and the real estate tax of $160,000 on the new store 
made an already unprofitable deal even less so. 

That New Haven’s downtown redevelopment actually went 
through seems to be a commentary on Roger Stevens’ unusual 
character. Granted that Lee and his staff deserve credit for 
their determination and tenacity, if Stevens had been a conven¬ 
tional developer or an ordinary man, he would surely have 
walked away from the project long ago (as his close advisors had 
counseled). Even with redevelopment aid, the project was not a 
market place transaction and could not be done through conven¬ 
tional financing mechanisms. Indeed, each one of the principals 
had received a major break along the way or, except for Stevens- 
New Haven Development, had not needed to resort to mortgage 
loans, much less finance companies. Where special financial re¬ 
serves or guarantees were available, things got built. 

This seems to he the main lesson of Church Street for other 
small old cities. So many unpredictable elements crop up, and 
the early stages are so risk-filled, that even with federal financial 
aid, eminent domain and good transportation planning, older 
cities’ downtowns cannot be redeveloped through “normal” 
economic channels. Where local leaders are willing to help the 
developer-entrepreneur during those early stages, and take some 
of the risks onto themselves, they may be able to utilize the new 
tools for revitalizing their downtown. 


III. RENEWING NEIGHBORHOODS 

A ONCE-FINE NEIGHBORHOOD 

A city may die without its downtown heart. But if its other 
parts wither, if the people do not live well, the city will still be ill. 
The many changes that have taken place in New Haven—the 
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reweaving of the city's worn but still useful fabric—impressively 
reveal the quality of the administration's sensitive response to the 
citizens' needs and the imaginative local use of new tools. 

In neighborhoods, too, the forces to be reckoned with and 
counteracted are powerful. The solutions there are more com¬ 
plex, demanding and time-consuming; results are not as dramatic 
as in slum clearance and downtown rebuilding. Development 
Administrator Logue, the policy maker and program developer, 
knew that Mayor Lee wanted the best, not only at Church and 
Chapel, but in the whole city. Lee's interest in neighborhood 
progress and Logue's own conviction that renewal must work for 
"the folks" were communicated to the talented staff people who 
went to work in the neighborhoods. Logue and his successors en¬ 
couraged them to develop new approaches where existing tools 
proved insufficient. The continual interplay of ideas that accom¬ 
panied the evolution of programs, and Logue's guide words 
—Stay loose—seem as much the key to New Haven's success as 
its skill at “federal grantsmanship." 

Because the neighborhood improvement program involves the 
traditional city departments and meets people in their homes and 
neighborhoods, a new philosophy of local government service has 
evolved, and even, perhaps, a new style of municipal politics lias 
begun. The city administration became aware of the enlarged 
role that local government and institutions in the central city 
must play for residents. 

Mitchell Sviridoff, former Connecticut CIO-AFL president, 
who emerged in the 1960's as the key person in shaping New 
Haven's future, observed, “What Dick knew so well at the 
start—because he knew and loved the city—is that the disease 
which afflicts all cities today affects all organs at once, and hence 
cannot be isolated. He knew the attack has to be comprehensive 
in scope, but that even a comprehensive attack has to start some 
where." 

Oak Street was the classic, rock-bottom slum that demanded 
redevelopment; Church Street was the obsolete downtown that 
was desperate for modernization. Wooster Square, the first 
neighborhood scheduled for renewal, not clearance, seems to 
have been virtually what the authors of the 1954 Housing Act 
had in mind when writing their new prescription for cities. The 
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first in the country to apply all the new techniques and varied 
urban renewal restoratives, Wooster Square, became a model of 
how to keep a once-fine neighborhood from becoming a slum 
and give it new life. 

Wooster Square, the neighborhood closest to downtown, is 
only a five-minute walk from Church Street. Within its bounds 
were diverse elements, some recognized as endangering a residen¬ 
tial area, others giving it strength and thus making substantial re¬ 
habilitation possible. Its population was homogeneous; it had 
strong local institutions; most of its residences were physically 
sound though neglected; a large number were owner-occupied. 
By a miracle, the area had also retained some of the distinguish¬ 
ing amenities provided by the Yankee shipping captains and 
merchants who established this first suburb beyond the nine 
squares in the early nineteenth century: handsome, architect- 
designed mansions; the pleasant, tree-shaded little Green ; 
some of the spacious townhouses built by the new industrialists 
and professional men; even the elegant villas, decorated with 
New Orleans-style grill work, that belonged to southern families 
who summered in this charming seaside neighborhood before the 
Civil War. Moreover, the move to “save Wooster Square” 
started with the people of the neighborhood. Led by Father Ugo 
Cavicchi, pastor of St. Michael’s Catholic Church, blue-domed 
guardian of the Green, they launched a paint-up, fix-up drive in 
1953 to halt population loss and housing deterioration. 

But the Wooster Square area was also an industrial district. 
Much of its architectural legacy was hidden behind industrial 
grime or commercial appendages. The elegant neighborhood had 
started changing even before the Civil War, when manufacturers 
seeking locations near the city’s harbor and excellent rail facilities 
began building factories in its eastern section. Here was the seat 
of New Haven’s first industrialization, which made the city the 
Detroit of the carriage industry by 1868. That year, the J. B. Sar¬ 
gent Company put up its sprawling locksmith factory with big 
smokestacks near the recently fashionable Pavillion Hotel. Brew¬ 
eries, rubber plants and corset manufacturers edged further in on 
residential streets. The classic pattern of change ensued. 

Brick tenements and flats were put up among the factories for 
the growing body of foreign workers, principally the southern 
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Italians imported by New Haven industrialists, Sargent's among 
them. Inevitable clashes occurred between the newcomers and 
the Irish and Germans who then lived in Wooster Square. But 
when a site facing the Square was selected for St. Michael's, the 
first Italian Catholic Church in Connecticut, the new ethnic 
character was set. A convent and parochial school, and the many 
activities sponsored by the church, reinforced the Italian nature 
of the parish community. 

Some elegant Wooster Street homes sprouted store fronts with 
Italian names. On Grand Avenue, Italian merchants took over 
from Irish shopkeepers who followed their clientele to Fair 
Haven. Northern Italians of larger means who had come to the 
city earlier bought mansions at panic prices. 

During the explosive Italian immigration of the 1900's, block 
after block was taken over by paisanos from villages in the prov¬ 
ince of Salerno. Most came to America to accumulate money. 
They worked at pick and shovel jobs, bred large families, sent 
their children to work early, took in boarders to pay rent, and 
saved constantly for two main goals. The first goal was to bring 
over the rest of the family and pay off their own passage. The 
second was to buy a house and have money for emergencies. 

Other ethnic groups would rent in Wooster Square and then 
move on, leaving behind them, as had the Yankees, religious 
institutions. Protestant missions and community houses tried to 
“Americanize" the community, but the Italian character 
held firm. And in spite of continued infiltration of factories, 
the people would start paying for a house and improving the 
interior. 

In 1926, the city's first zoning ordinance legalized Wooster 
Square's changing character by designating virtually the entire 
neighborhood for industrial use. The depression hastened rcsb 
dential and manufacturing decay. Big employers folded up or 
left. Banks foreclosed on owners left without jobs or sufficient in¬ 
come to continue payments on homes. They also placed a ban 
against new mortgages in the area. Many repossessed homes were 
sold to absentee investors who converted them into multiple 
units. Slum landlords chopped up others into flophouses. Some 
of the loveliest mansions were torn down for parking lots; a few 
more became funeral parlors. In homes, unemployed men set: up 
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barber shops, mechanic shops, shoeshine establishments. Wives 
went to work for the garment manufacturers and other marginal 
firms who came and went from the old industrial lofts. Wartime 
rent control encouraged landlords’ neglect of properties. Only the 
institutions on the Square seemed to prevent slums from sweep¬ 
ing the entire community. 

Tire mortgage ban remained after the war, virtually forcing 
second- and third-generation families who wanted to buy in 
Wooster Square to move away. Others, finding that hostility in 
“American” neighborhoods had faded, naturally looked else¬ 
where. Rents in Wooster Square were falling; vacancies were fre¬ 
quent; the neighborhood was shabby. Tire character of “Little 
Italy” was also disappearing. The only newcomers were Negro 
families and a few Puerto Ricans who began moving into the 
tenements in the eastern section, now a rock-bottom slum, or 
into the housing project which had cleared away others. 

Old-timers, attached to the institutions, social clubs, the boccia 
games, would remain or return after work. Politicians also stayed 
with their constituents as the Italian era in New Haven govern¬ 
ment arrived in 1946 with the election of Mayor William Celen- 
tano. Low rents and the Italian pattern of family apartments in 
homes held some married children to the area. But through- 
traffic and all-day parking by downtown workers and shoppers 
made the streets, which were the only play area for youngsters, 
unsafe. The Square was taken over by the drunks who inhabited 
miserable, cheap furnished rooms in the brownstones on Court 
Street, the main pedestrian connector between the Square and 
center city. 

The improvement drive launched by Father Cavicchi and the 
Neighborhood Association had little success. The committee 
turned to the city, but they soon learned that New Haven itself 
lacked the resources for a major conservation effort. The only 
outside help then available was for urban redevelopment, which 
would have wiped out most of the neighborhood instead of sav¬ 
ing it. 

The committee members became desperate when they learned 
that the State Highway Department planned to obliterate the 
Square, using the inexpensive park land as the site for a giant in- 
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terchange for its relocated Route 5.* Ibcy turned to the Yale 
Planning School, which espoused their cause with the city 
planning director, then Norris Andrews, a native of New Haven, 
Andrews was able to convince the city and state that the highway 
should be placed further west, thus sparing the park and its en¬ 
virons and simultaneously clearing the more expensive but obso¬ 
lete and dangerous factory lofts and tenement slums. 

PLANNING WITH THE PEOPLE 

Lee's first year in City Hall, 1954, coincided with passage of 
the federal urban renewal legislation which, for the first time, 
offered government assistance to rehabilitate and conserve de¬ 
teriorating neighborhoods. Lee was familiar with the provisions 
and eager to use them for New Haven. 

Early in 1955, the Mayor invited Father Cavicchi's committee 
to meet with him and the city planning staff to dismiss the new 
act's potential. The enthusiastic committee called a neighbor¬ 
hood meeting. Tire Mayor, Development Administrator Logue 
and Planning Director Andrews came to explain the purpose and 
techniques of renewal. The committee called another meeting at 
which all 112 people attending voted to petition the city for 
Wooster Square's designation as an urban renewal area. Thev 
also voted to empower the eleven-man group organized by 
Cavicchi—a tailor, a retired government employee, a civil engi¬ 
neer, a banker, a real estate broker, two undertakers, an insuranee 
agent and two businessmen—to act on their behalf in developing 
a renewal plan with the city. In May 1955, the neighborhood was 
officially designated by the city as a renewal area. The restoratives 
available to Wooster Square were just about as varied as the 
neighborhood's problems. 

The new urban renewal approach aimed not only to halt the 
continuing decline which threatened to turn many older oitv 
neighborhoods like Wooster Square into slums. It also aimed to 
stabilize and reconstitute them as vital, attractive living areas for 
the next forty or fifty years, beyond the lifetime of most of the 
people now there. Tire new federal funds could be used selec¬ 
tively to remove elements harmful to the neighborhood, such as 

* The road is now Interstate 9L 
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factory intrusions, to build new public facilities, create greater 
amenities and shift traffic patterns. Because the majority of resi¬ 
dents in the immediate neighborhood would remain, the renewal 
plan would be designed in good part to satisfy them. Not only 
would their opposition hinder the plan's realization; without 
their enthusiastic cooperation, the private spending on property 
improvement would not take place. 

Yet the matter of citizen participation and support is one of 
the most perplexing in urban renewal. The people cannot readily 
visualize the changes that can or should take place, nor do they 
understand the processes leading to these changes. Planners, on 
the other hand, often lack an understanding of the residents and 
their values. Community conflicts are inevitable, especially be¬ 
cause groups with different values and needs live within the same 
neighborhoods. One must also question whether the self- 
appointed, original committee truly represent the neighborhood, 
or are they serving special ends? Voluntary leadership is another 
problem. Typically, the successful people with organizational 
ability have left a slipping area; the leaders of the remaining in¬ 
stitutions may live elsewhere, and these institutions may not even 
serve present residents. Those who attend renewal meetings do 
not necessarily represent local consensus, and it is often hard for 
a planner or community organizer to ferret out the actual leaders 
recognized by a low-income or working-class community. 

However, the greatest challenge is how to balance neighbor¬ 
hood wishes against citywide needs, and the immediate pressures 
of present population against desirable long-range change. Should 
the city put new public housing construction into a well-located 
neighborhood to meet the relocation needs of some displaced low- 
income families, or to “balance” a neighborhood? Should it leave 
substandard property alone if a long-time resident-owner cannot 
or will not improve it? Who is to decide industrial and commer¬ 
cial requirements of the whole city? How can people be placated 
whose good homes must be cleared to make way for necessary 
new facilities? 

The original Wooster Square committee had clearly indicated 
what they expected from urban renewal: (1) new—but not 
public—housing in the neighborhood for families displaced by 
the new Thruway at one edge, and for the even larger numbers 
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to be cleared by the Route 5; (2) housing code inspection and 
enforcement of standards to prevent further overcrowding and 
deterioration of dwellings; and (3) exclusion of industries to be 
displaced by Route 5 from resettling on land they believed 
should be redeveloped residcntially. These three goals fitted into 
the city’s tentative plans. 

But the planners also recognized possibilities—in fact, nec¬ 
essities—beyond what residents saw, both for improving the 
neighborhood and serving the city as a whole. To take full 
advantage of the available federal and state aid, the project 
boundaries must be extended eastward, well beyond what the 
committee—most of them owner-residents in the section near 
the Square—regarded as their neighborhood, in order to encom¬ 
pass the obsolete and dangerous old industrial district. Little 
more than half of the 235-acre area designated for federal aid was 
suitable for rehabilitation. A major redevelopment, involving 
complete clearance of the eastern section where old tenements 
and cold-water flats intermingled with the ancient loft factories, 
was necessary to improve the city’s economy and local employ¬ 
ment opportunities. To accommodate displaced manufacturers 
and wholesalers from Wooster Square and other parts of the city, 
and to capitalize on the new highway, the city planned a modern 
industrial district on the other side of the new expressway. 

A new elementary school was also needed to replace several 
that would or should be cleared, including the Columbus School 
facing the Square—a fifty-year-old, curb-hugging three-story struc¬ 
ture already labeled obsolete in 1947. The planners envisioned 
the new school building also as a community center, with 
a library branch, swimming pool for adults and children, meeting 
room and other cultural and recreation facilities. A central, con¬ 
venient location was thus important. 

Before new housing or facilities could be built, however, a 
complicated series of steps had to be taken. Manufacturing firms 
that now stood on one proposed housing site had to be relocated; 
the new school-community center had to be completed before the 
old school could be demolished and its site could become avail¬ 
able for still more housing; some sound structures, along with 
obsolete ones, would have to be demolished for the larger land 
area required by modern facilities. It was necessary to educate the 
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renewal committee to the complex timing of changes and to the 
reality that in a built-up neighborhood, two desired uses often 
conflict and hard choices must be made; indeed, that they well 
might have to sacrifice one thing in order to gain another. 

New Haven appointed a professionally trained city planner 
who had a background in community relations to work full-time 
with the Wooster Square Committee. Mary R. Small had 
worked for the Citizens" Council on City Planning in her native 
Philadelphia, and was then earning her master’s degree in city 
planning at Yale. 

During the early months, as the city worked out plans and she 
and the committee—now expanded to twenty-three members— 
grew acquainted, Miss Small dug into city archives and libraries 
to gather information on the origin and development of Wooster 
Square, Presented at their open monthly evening meetings, the 
history of the neighborhood she unearthed gave a new perspec¬ 
tive to current problems, showing that the past erosion was not 
the fault of the current city administration or of the present resi¬ 
dents. The history also engendered a new pride and interest in 
saving or restoring features of special worth. The Wooster Square 
story was presented to other groups around the city, complete 
with illustrations. It helped win support for the people who 
wanted to save part of the city’s heritage, and acquainted other 
neighborhoods with the potential of renewal. 

Through meetings with Mary Small, the neighborhood repre¬ 
sentatives learned what was possible through renewal, while the 
planners in the city agency found out what was acceptable to the 
Wooster Square residents. The matter of the new housing soon 
became a burning issue, revealing special neighborhood values 
and attitudes that could not be ignored. 

Because so little clearance was to take place within the remain¬ 
ing residential section, the city planners had proposed high-rise 
apartments on the available land to accommodate the large num¬ 
ber of neighborhood families whom the new highway would dis¬ 
place. Tliis scheme was quickly vetoed by the committee. They 
preferred low-rise housing to more dwelling units. Many wanted 
only single-family homes. They also were opposed to any public 
housing, low-rent or even moderate. This strong stand reflected 
not only their dislike of the public landlord, but also the antagon- 
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ism of the Italians to the low-income, lower-status Negro families 
who made up the bulk of residents in the nearby Farnum Court 
housing project and slum tenements. In fact, an unarticulated 
though major motivation behind their original drive for renewal 
was the changing character of the population in the eastern sec¬ 
tion. 

The committee wanted new housing open to all income levels, 
they said, with “middle-income” predominating. Yet what was 
middle-income to Wooster Square residents would be considered 
closer to low-income elsewhere. Most of them were blue-collar 
workers and small businessmen making between $4,000 and 
$6,000 a year. Current construction costs, higher than average in 
New Haven, put new private housing beyond their reach. Co¬ 
operative housing, which could lower the costs somewhat, was 
proposed by Miss Small and won ready acceptance, especially as 
it would allow them in effect to own their homes.* 

Considerable confusion was brought to the plea for new hous¬ 
ing in Wooster Square by the pastor who took Father Cavicchi’s 
place in mid-1955. The Connecticut Thruway at the neighbor¬ 
hood’s southern edge had already removed many of St. Michael's 
parishioners, and Father Minchiatti unhappily saw that many 
more would be removed by Route 5 and the industrial redevelop¬ 
ment. Father Minchiatti had recently arrived from Italy and did 
not readily grasp the complicated new program. When the 
$115,000 survey and planning advance for Wooster Square came 
from the Urban Renewal Administration in December, he re¬ 
quested that “this large sum of money” be spent to build new 
homes for the highway displacees. He also found it difficult to 
understand—as did others opposing high-rise apartment houses, 
or even garden apartments—that one- and two-family homes 
would house even fewer people and, due to the high cost of 
clearance, be expensive. Later, when the large site on the Square 
was being cleared for the new school-community center, he in¬ 
sisted the land should be used for housing instead. 

Clearing up such misunderstandings was an important func¬ 
tion of the renewal committee. They also discussed with the re¬ 
newal planner the full implications of housing code enforcement. 
Once Miss Small made it clear that their choice was between 

* FHA’s 221(d) 3 housing was not yet available. 
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holding rents down and keeping slums, or raising the rents and 
saving the neighborhood (more recent government aids for re¬ 
habilitation were not available), they chose the latter. They also 
agreed that the home businesses in front parlors and yards should 
be discontinued. Plans were revised as much as possible to suit 
their wishes. Additions were made to the community school: the 
branch library would have a special Italian section, a room for 
older people to play cards and get together, and an open area for 
boccia players. When one of the committee members opposed 
part of the plan which called for his home’s clearance, the group 
overrode him. Also overridden was a proposal by the city for an 
outdoor, Italian-style cafe on the Square, principally because Fa¬ 
ther Minchiatti did not want drinking near his church. 

The latest series of tragic fires in the old carriage lofts, in Janu¬ 
ary 1957, killed fifteen workers and pointed up the need to tear 
down these dangerous structures where many residents worked. 
The committee began meeting weekly to complete the plan. In 
spite of the desire for more housing, there was virtually no oppo¬ 
sition to redeveloping the land east of Route 5 for industry. This 
was due in part to the education the committee received on the 
requirements of modem factories and their relation to local em¬ 
ployment opportunities. Also, the people in that peripheral clear¬ 
ance area who would be displaced did not participate actively in 
the committee meetings. No doubt, the city’s success in family 
relocation from Oak Street also gave the committee confidence 
that those to be displaced would find satisfactory new homes. 

But an unexplained delay of nearly a year was added to the 
plan’s completion by the city’s attempt to buy up the Sargent Com¬ 
pany through the Wooster Square Title I project. This involved 
shifts in project boundaries and reduction of much clearance de¬ 
sired by the committee in order to divert all possible funds to 
purchase the huge obsolescent plant on the area’s eastern edge. 
The Wooster Square Committee attributed the delays to the fact 
that their project was the first of its kind in the country. (The 
revisions for Sargent’s did not receive federal approval, however.) 

During the planning period the committee also developed 
measures to make the neighborhood more livable and to prevent 
the deterioration which so often occurs in a renewal area between 
its designation and the plan’s execution. They discussed and 
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adopted in 1956, with guidance from city technicians, a new in¬ 
terim zoning ordinance to change the old industrial designation 
to residential. When a gas station operator appealed for a zoning 
variance, a delegation from Wooster Square testified before the 
zoning board for the first time and succeeded in preventing the 
change. When matters related to the project area came up at 
public hearings before city agencies, spokesmen from the neigh¬ 
borhood testified. 

Encouraged by Mayor Lee and by Logue, the renewal planner 
served during those years as a contact between the neighborhood 
and the regular city departments, whose representatives were in¬ 
vited to committee meetings. The Assistant Police Chief ex¬ 
plained his department’s duties and powers and discussed ways it 
might help improve the neighborhood. 'The Liquor Control 
Board, after hearing about noisy taverns in the neighborhood, 
curbed these nuisances. Renewal would institute permanent 
changes in the street pattern to buffer the neighborhood from 
the Thruway and provide sufficient off-street parking. But in the 
meantime, as a result of such meetings, the traffic department in¬ 
stituted some temporary improvements—new signs and stop 
lights, two-hour parking limits, and one-way streets, to reduce all- 
day curb parking by workers and shoppers and to reroute trucks 
from the Thruway. 

Residents came to sec how their actions and organized expres¬ 
sion of interest could alter problems they regarded as insoluble. 

I he new style of politics also became evident. Several committee 
members who were active in Democratic or Republican party 
affairs admitted that the committee accomplished more for the 
neighborhood than they could through political influence. 

When the $10,800,000 renewal plan received final federal ap¬ 
proval, in June 1958, the committee celebrated by putting on a 
fiesta, with food and wine supplied by neighborhood merchants. 


FOR REHABILITATION TO WORK 

Mary Small had familiarized the residents, both at committee 
meetings and in block visits, with the procedures and premises of 
the housing rehabilitation plan; she explained how the individu¬ 
al s investment in home improvement should pay off as everyone 
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on a block would be required to fix up and the city would im¬ 
prove facilities. Now was the time to make rehabilitation work. 

According to housing economists, slipping neighborhoods like 
Wooster Square are characterized by under-investment in prop¬ 
erty. Regardless of where the cycle of deterioration starts, it even¬ 
tually becomes a vicious circle. Landlords do not spend on ade¬ 
quate maintenance in a neighborhood with an uncertain future. 
They rent to tenants who accept poor service, peeling walls, 
inadequate plumbing, space heaters and out-of-date wiring—even 
cold-water flats—in exchange for low rents. Or they overcrowd 
the property to get maximum rents from slum dwellers. Individ¬ 
ual resident owners who have extra cash are afraid of sinking 
their nest egg into property in a slipping area, especially if others 
are not making improvements. Banks, in turn, will not make 
loans for property improvement, or will charge double the inter¬ 
est to get their money back quickly, and thus encourage neglect 
in neighborhoods most needing extra investment. At the same 
time, the city slights its own facilities and lets public services slip. 

The urban renewal legislation aimed to eliminate this stale¬ 
mate through three principal devices. The first was public spend¬ 
ing to clear blight and finance modern community facilities such 
as schools and playgrounds which enhance an area's desirability 
and increase property values. Such actions would, it was reasoned, 
restore the property owner's faith in the future of his neighbor¬ 
hood and stimulate private investment in rehabilitation. In fact, 
part of the purpose of an official renewal program—though this is 
never stated explicitly—is to force a change in owners' spending 
patterns, so they will invest a larger proportion of income in 
housing repair and maintenance. This requires the second gov¬ 
ernmental device. To encourage banks to provide the money 
needed for home improvement, Congress, in 1954, also man¬ 
dated FI IA to take the financing risks; it would provide govern¬ 
ment insurance on rehabilitation loans in urban renewal project 
areas, loans which were to be available on considerably longer 
and more generous terms than conventionally. These loans would 
be essential for the third device, systematic code enforcement, to 
work. 

Everything being equal, neighborhood rehabilitation should be 
preferable to the tear-down-and-rebuild approach—less costly 
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to the public; more palatable and even desirable to residents, 
shopkeepers and neighborhood institutions; and kinder to the 
varied texture of the city. Therefore, it should have caught on 
once government could remove the major recognized obstacles. 
But “making rehabilitation work,” to borrow the tired phrase of 
frustrated renewal administrators, continues to be the chief em¬ 
barrassment of the 1954 Housing Act. Most cities have not 
pushed it 

Lack of municipal enthusiasm for improvement of existing 
housing has been reflected in the relatively low caliber of staff 
and departmental drive compared to redevelopment. Forcing 
voters to spend on home improvement is not calculated to win 
politicians friends; taking them off the hook of code enforcement 
may do so, even if it defeats the program. Also, renewal is often 
at cross-purposes with older entrenched departments. But even 
the average city planner is often not anxious to conserve what 
appear to be out-of-date neighborhoods and houses. 

A municipality can force some private investment through its 
housing code, but this is no better than the administration and 
political stamina behind it. Too many residents have a friend at 
City Hall. Even so, the code's level is usually quite low. After 
health and safety violations are corrected, there is still a large gap 
between the minimum housing standards that are legally en¬ 
forceable, and basic improvement in the dwellings necessary to 
improve their appearance, desirability and value. Despite the 
often-quoted Berman v. Parker opinion of the Supreme Court, 
the legal standing of the public interest in beauty is not clear. 
The results of code enforcement have been cither invisible or all 
too visible and ugly, with pipes showing, patchwork repairs, 
dreary or garish colors, and unsuitable synthetic or metal siding 
outside. 

Moreover, few cities have code standards high enough to 
meet the minimum property requirements of the Federal Hous¬ 
ing Administration, and the FIIA has been reluctant to accept 
lower-than-new house standards. Under FIIA insurance, improve¬ 
ments were to extend the life of the structure for at least the 
thirty-nine-year term of the special renewal loan. This unusually 
long term is questionable for many old buildings. Location of the 
insured structure must also be considered, and local FHA insur- 
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ing offices, and banks, have not readily accepted the power of 
urban renewal to reverse the character of a slipping neighbor¬ 
hood, much less to maintain such improvement. 

Even when government-insured loans are available, the com¬ 
plexity of filling out the endless forms—forms that are the same 
for a two-family house as for a multimillion-dollar property- 
may discourage all but the most determined individuals. Then 
a bank must be found that will accept the comparatively un¬ 
profitable FHA loan. Sometimes it will charge the borrower sev¬ 
eral extra points, which adds to the owner's expense and negates 
part of the congressional mandate. For a long time, only one bank 
in New Haven would ever process the loans, and that was the 
bank headed by the former chairman of the Redevelopment 
Agency. 

Ultimately the question remains: will rehabilitation really add 
to a building’s value? Many types of housing can go out of style 
and demand, though they may be structurally sound. Somehow, 
each individual property owner must be convinced that making 
the substantial additional investment in his home or rental prop¬ 
erty, sometimes incurring considerable debt on a free and clear 
property, makes good sense—either for profit, pride or pleasure. 
Then he must be persuaded to do it properly. 

How far the landlord will go is generally determined by the 
additional rents he can obtain from present tenants or area resi¬ 
dents. Should he improve his property sufficiently to attract a 
different, higher-income market, there is often considerable 
doubt whether such a resident would choose to move into the 
neighborhood. There is also the question whether such upgrad¬ 
ing defeats one purpose of the program, which is to provide bet¬ 
ter housing for the present residents of the neighborhood. Also, 
the long term of the renewal loan, intended to reduce rehabilita¬ 
tion’s annual cost, may be unrealistic for the building and im¬ 
provements. City taxes, too, go up and penalize the rehabili- 
tator. Finally, many absentee owners are just waiting for govern¬ 
ment to relieve them of a property they no longer want and will 
do only the legal minimum—under court orders. 

The actual job of old-house rehabilitation is full of booby 
traps, not the least of these being the primitive state of the home 
improvement “industry.” Housing economist Miles Colean has 
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stated, "In a market economy, the test of feasibility is profitabil¬ 
ity/' And the promise of potential profits from rehabilitation in 
low-to-moderate-income neighborhoods has not been sufficient* 
despite federal urban renewal, to stimulate private enterprise to 
provide the entrepreneurial skills necessary to make rehabilitation 
work on a large scale. Each item—wiring, plumbing, painting* 
carpentry—is handled by a specialist; the general contractor who 
ties them together charges an extra fee. But making accurate esti¬ 
mates on the cost of improvements for an old house is, at best, 
difficult. Thus, the contractors, generally an individualistic, high- 
pressure group, tend to charge what the traffic will bear. Most are 
not interested in small jobs such as the average old home entails, 
and in their desire to make some quick money, they sell all sorts 
of product tie-ins to the customers. Some are notorious fly-by- 
night operators; but even the reliable contractor is not an archi¬ 
tect. The end product of older-home rehabilitation is often an 
unsuitable, unesthetic attempt to strip down and modernise, 
somewhat less than a neighborhood amenity or even a source of 
enhanced value for the property itself. 

Until recently, the only impressive results have been in a few 
exceptionally located areas with substandard but promising hous¬ 
ing stock of the townhouse variety, such as Washington's George¬ 
town, Philadelphia's Rittenhouse Square and now Washington 
Square East, and New York's Greenwich Village—where neigh¬ 
borhoods have been upgraded from near-slum to upper-income 
dwellings or, as in San Francisco's Jackson Square, where use 
was changed from residential to commercial. Most of these 
improvements were accomplished without federal urban renewal 
aid. 

For rehabilitation to work on a meaningful scale in a moderate- 
income neighborhood, and to prolong the life of a building as 
well as its present occupancy at reasonable cost, it seems that the 
city government must supply the extra imagination, enterprise 
and enthusiasm (if one can judge from New Haven's success in 
Wooster Square, compared to that of many other cities). 

Early in the development of plans to rehabilitate Wooster 
Square the need for many new official services became apparent. 
First was a talented, dedicated and inventive staff, one based in 
the neighborhood and good at working with the people. Again* 
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the project director was a Philadelphia-trained city planner—one 
with enthusiasm for rehabilitation. 

Working with Mary Plommann in the field office in Wooster 
Square was a full-time neighborhood representative, Theodore 
DeLauro, a former Alderman and insurance agency owner who 
once served as an interpreter for the city and was a member of 
Father Cavicchi's group in 1953. Development Administrator 
Logue was able to persuade the federal official that DeLauro's 
salary should be included in the project staff costs, as should that 
of a “rehabilitation specialist/' Mary Hommann believed that 
the latter position encompassed separate functions, and that the 
field office needed one person with architectural training and an¬ 
other who had practical experience with construction. Logue 
convinced the Urban Renewal Administration to pay for the ex¬ 
tra technician, and after seeing the remarkable results achieved in 
Wooster Square, the federal agency made architectural services 
part of the allowable costs in every neighborhood renewal 
project 


MATTRESS MONEY 

The first person to approach property owners in each block in 
Wooster Square was neighborhood representative DeLauro. He 
literally and figuratively spoke the people's language. Fie was 
known to most, and they trusted him. 

DeLauro, still a member of the renewal committee, prepared 
owners for visits by the housing code inspector (renamed “field 
inspector" to make the job more palatable). The inspector sur¬ 
veyed the inside and outside of each house for code violations 
and gave the list to the project's field office for review by its 
architect and construction specialist. The architect would look 
over the home's exterior. His suggestions for ways to enhance ap¬ 
pearance were incorporated with the code violations requiring 
corrections onto a work sheet which each owner received. The 
architect's ideas were often not expensive and not enforceable, 
but they were capable of making the end product much more 
desirable. 

If the files of the historical society revealed the home to be of 
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special interest, the owner was supplied with facts, a photograph 
of the original structure when available, and details on how to 
make an accurate reconstruction. The majority of Wooster 
Square homes are ordinary frame or masonry-covered structures, 
but each owner still received a color rendering prepared by the 
staff architect, showing his property as a part of its block, and 
depicting how it might look if the extra suggestions (such as a 
pastel coat of paint) were followed. DeLauro advised on how 
much an owner could afford. 

"People are afraid of change,” James Skerritt, Yale graduate 
architect who served on the field staff for several years, pointed 
out. "You can't talk about it, but you can show how it will look 
after.” Some owners were flattered that the city went to such 
trouble for them. They would even frame the water color and 
hang it in a prominent place, although the paint colors were not 
necessarily followed. Many residents would do the work them¬ 
selves, or get relatives to help. A list compiled and checked out by 
the field staff, of general contractors who expressed a willingness 
to do the home improvement work was helpful for the timorous 
or inexperienced. 

To further owners 7 knowledge of how to get work done and 
improve their taste, the Redevelopment Agency distributed free a 
series of four handsome illustrated booklets whose type face and 
layout, by themselves, set standards of excellence. One booklet 
on exterior design showed how bad modernization could ruin the 
appearance of a house and good work enhance it. Suggestions 
were offered for materials suitable for use on the old frame 
houses that predominate in New Haven. Ideas were expressed in 
simple language. Other booklets gave advice on how to finance 
home improvements, how to find and work with a contractor, 
and how to maintain exteriors once work was done. The field 
office kept a permanent exhibit of building materials and a 
changing gallery with photographs of rehabilitation work being 
done in the neighborhood. 

Individualized staff assistance was available at every step. The 
project director would help owners get financing; she even went 
to the bank with them or for them and helped fill out forms. The 
staff told residents how to get the various city permits necessary 
to undertake work. Before an owner signed with a contractor. 
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Gene Lubocki, the staff construction expert and a former home 
builder, checked over the estimates. As people saw Lubocki figure 
out ways of doing work better and for less money—one widow 
with code violations amounting to a first estimate of $17,000 was 
helped to pare down the cost to $2,500—they sought his advice. 

Lubocki also helped landlords achieve more pleasing results for 
less money; sometimes he worked out the entire plan. For the 
reconversion of one of the large mansions on the Square from a 
rooming house to family-size apartments, he eliminated a pro¬ 
posed fire escape which would have marred the building's ex¬ 
terior as well as the Square's appearance, and saved the owner 
$1,500. “There are always several ways of doing things,” Lubocki 
observed. “The contractor figures out the easiest way for himself, 
but it may be more expensive for the owner. We warn them if it's 
too high, or too low.” 

No owners were pushed for the first year and a half. DeLauro 
made clear to the administration that the people could not be 
rushed. Old-timers had been content to live in shabby houses, 
some of them cold-water flats but all paid up. They had never 
made capital expenditures for adequate heating, electricity or 
plumbing. When rehabilitation forced them to bring their 
homes up to modern standards, they worried whether they would 
ever get their money back. Yet in the first two years of this five- 
year program, with work sheets issued for 228 of the 498 struc¬ 
tures to be rehabilitated, $1,142,817 worth of improvements was 
under way or completed in 189 structures, with no enforcement 
orders necessary. 

Measured against the dollar value of private investment, the 
staff cost of New Haven's “lead them by the hand” approach was 
very small: approximately $100 per structure against an average 
of $5,073 per structure spent by the owner. Over half this sum 
was for improvements beyond the city's code, which already met 
the FHA minimum. 

Surprisingly, few of the property owners required bank loans. 
There were only six FHA mortgages, amounting to $144,000. Sev¬ 
enteen more conventional loans, totaling $136,000, were mostly 
for larger rental properties. The banks, their faith in Wooster 
Square restored, had lifted the mortgage ban. 

The largest amount of financing for improvement, however, 
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came from “mattress money”—savings that the owners, most of 
them factory workers, traditionally put aside against possible lay¬ 
offs and other emergencies. The rehabilitation program came 
after several years of comparative prosperity and regular employ¬ 
ment and found property owners with ample reserves which they 
had been reluctant to invest before. Some of the most expensive 
improvements, as high as $24,000 per structure, were made with¬ 
out borrowing. 

As people saw the city fulfilling its renewal promises—tearing 
down rat-infested slums, removing grimy factories, forcing slum 
landlords to comply with official standards, and building the 
handsome new Conte School, with its cheerful glass-faced library 
overlooking the Square—and as their neighbors also complied, 
they were inspired to go far beyond the required minimum. 

Investments appeared to be paying off. Property values were 
rising in Wooster Square, judged by selling and asking prices 
after a few years, and investors started to pick up properties. 
Rents did go up some 50 to 75 per cent, from an average of $40 
to $75, to finance major improvements such as full bathrooms, 
complete wiring, hot-water and heating systems. But the income- 
level of the tenancy remained largely the same. The availability 
of modern attractive apartments made it possible for some who 
were considering a move to remain and live better, even though 
they had to spend more. It used to take two to three months to 
rent a vacant apartment; now there are waiting lists. Kven some 
slum landlords responded to the promise of higher returns from 
an improved property.* 

The staffs energy and enthusiasm never appeared to flag. 
Much of their drive came from the satisfaction of seeing results 
begin to blossom all over, from the appreciation of the residents 
who came to regard them as friends, and from the continued en¬ 
couragement of the Development Administrator. Mayor Lee also 
participated, presenting each owner with a certificate when his 
work was completed. Lee believed there should be a properly 


UlUHC 5 


• S ^° U j be n0t< ; d ’ however - th at the public outlay in Wooster Km 
neighborhood renewal was found to produce only two and a half times as 
much private investment compared to the city’s redevelopment areas, where 
the ratio was five to seven times the governmental project cost 
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staffed rehabilitation office for every 3,000 to 4,000 dwelling units 
in the city. "It instructs the individual in his stake in the program 
and the contribution he can make to the community. And it 
makes him see he's not a faceless image at City Hall.” The ad¬ 
ministration's support also assured the neighborhood of the 
essential cooperation of other city departments. 


OTHER PUBLIC VENTURES 

But on dismal Court Street only four of the nineteen owners 
of the twenty-seven skid-row rooming houses agreed to comply 
with the renewal plan, which called for conversion of these 
eighty-year-old brick row houses into two-family, owner-occupied 
units. No doubt it was difficult for them to visualize the changes 
possible in these oppressively dark structures. But even the few 
compliant owners found it difficult to obtain financing, as New 
Haven banks would not lend on row houses with common walls. 

Several alternatives were considered by the city. The Redevel¬ 
opment Authority could force legal repairs on the structures, 
with the end product of such coercion uncertain; or it could con¬ 
demn and clear the properties, making the site available for rede¬ 
velopment with new structures. It could also use eminent domain 
to acquire the structures, rehabilitate them, and taking advantage 
of the Title I write-down, resell the houses at appraised fair value 
to private purchasers. There was little precedent for such a 
course, but it was adopted, using the field staff's expertise to de¬ 
sign and supervise work to be done by an outside contractor. 
Trees were to be planted on the street and parking provided in 
back by the city. 

Court Street's former ugly ducklings emerged from the grime 
of the industrial revolution as swans, their facades now light 
brick or pastel-tinted, with handsome, spacious apartments inside. 
They were so attractive that on the date of the buildings' sale, 
more bidders put down the required $200 deposit than there 
were houses to sell. Some 500 visitors came to look. Five pur¬ 
chasers, who were displaeces, had priority. The rest included 
three families returning from the suburbs, professional families, 
one of them Negro, and Yale faculty members who wanted to 
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live within walking distance of town and the University. The 
city's modest investment of $1,600 per structure * to produce 
these twenty-eight conveniently located two-, three-, and four- 
bedroom homes may have been its best expenditure to date for 
encouraging middle-class families to live in center city. Even this 
outlay soon came back in increased tax revenues. Further, the 
dramatic transformation encouraged other owners in the neigh¬ 
borhood to undertake still more and often costly improvements. 

The economics of this public venture, the first of its kind in 
the country, made as much sense as did the handsome end 
products. Average acquisition price was $11,700, and an addi¬ 
tional $18,000 was spent for rehabilitating each. Appraised resale 
price was $21,000. If the $8,300 difference had been spent on 
clearance and new buildings at present high construction costs, 
the result would have been minimum-priced, minimum-featured, 
two-story duplexes. Instead, the interior amenities offered by 
solidly constructed, nineteenth-century row houses—the high 
ceilings, handsome appointments, and fireplaces—were pre¬ 
served. Equally important, an integral part of Wooster Square 
and the city was saved. Purchasers of the modernized two-family 
buildings had to make down payments of only $2,000, with thirty- 
year FHA mortgages; their monthly payments of $171.71, includ¬ 
ing insurance and city taxes, could be substantially defrayed by 
the income from the rental apartment in the building. 

The city renewal staff went on to improve other small but im¬ 
portant neighborhood features. Designer Skerritt worked with the 
light industry in the neighborhood to erect decorative concrete 
fences that would hide their parking areas instead of using con¬ 
ventional, see-through cyclone wiring. On little odd-size parcels 
of land along the deep cut of the railroad separating Wooster 
Square from downtown, he designed delightful parklets with 
tables, shade trees and sitting places for neighborhood people 
and workers. The Square itself was refurbished, with new trees 
and improved lighting so that people could enjoy it by night as 
well as by day. Trees were being planted by the city on blocks 
where private rehabilitation was completed. Sites were acquired 

* The total public cost to rehabilitate the thirteen structures was $125,000, 
of which the city paid one sixth under the Title I formula. The state pays 
one third of the local net project cost. 
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for off-street parking by the city parking authority to give 
Wooster Square homes a one-to-one parking ratio. On Grand 
Avenue, the most dilapidated structures were cleared, and dis¬ 
placed businessmen from other parts of Wooster Square started 
putting up new structures in their places. Other spaces were saved 
for parking. The remaining owners, together with new mer¬ 
chants, spruced up store fronts with the advice of designer 
Skerritt, who sketched ways of making the shopping avenue ap¬ 
pear more inviting. . , 

No wonder New Haven’s Wooster Square was being singled 
out by the Housing and Home Finance Agency as proof that 
older city neighborhoods could be given new life. 


THE UNHAPPY PEOPLE 

Of course, there are always the unhappy people. Some resi¬ 
dents, accustomed to spending as little as $20 to $30 (plus heat) 
for a family apartment, were not easily reconciled to higher but 
economic rents. Among them were tenants who had to pay more 
for old quarters after landlords were forced by the code to install 
safety and sanitary devices, fire sprinklers, wash basins and ade¬ 
quate wiring, but no visible extras. “They make us pay more rent, 
but our incomes haven’t gone up,” grumbled tenants in one such 
rehabilitated three-family house in the summer of 1961. Many 
displayed cynicism about democratic planning. “The neighbor¬ 
hood meetings were rigged,” asserted one homeowner who had 
only attended the first meeting. Yet in the next breath he added, 
■“But renewal was needed. It’s a good thing. 

What stung many who spent extra on remodeling exteriors of 
their homes were the increased assessments. Some owners who 
liberally improved interiors in the past had purposely left the 
outsides shabby, more concerned about the tax assessor than the 
world’s opinion. But even those who had not yet rehabilitated 
found assessments doubled during Lee’s administration. Wooster 
Square valuations had been much lower than the rest of the city, 
25 per cent instead of 60 per cent of value, left that way by the 
previous Republican city administration which was no doubt try¬ 
ing to favor the Italian wards. Equalization inevitably caused re- 
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sentment, which showed up at election time against Lee. Some 
blamed the rise on all the downtown demolition. “If we’d had 
Church Street up, we wouldn't have had reassessment/’ declared 
one man. After the 1961 election, assessment policies were 
altered to encourage rather than penalize property improvement 
wherever possible. 

Many were distressed that the promised new housing in 
Wooster Square was not yet built, and dislocated families were 
being forced to move away. Living in the suburbs seemed alien to 
old-timers. But others, at first heartbroken about moving away 
from their lifetime surroundings, became proud suburbanites and 
admit they could never have done it themselves. 

Even the committee members found it hard to recall the com¬ 
plicated series of steps necessary before sites in the neighborhood 
would be available for new housing. Why should a bottling plant 
be relocated ahead of housing? Moderate-rent, well designed 
garden apartments for relocatees were being built in another part 
of the city, but that did not interest many in Wooster Square. 

But the kind of non-public housing that could be built was still 
beyond the pocketbook of most of the Wooster Square residents 
until the Federal Housing Act of 1961 was passed. Then EILVs 
new Section 221(d) 3, with its sub market interest rates, tacili 
tated production of housing some 20 per cent less expensive than 
could be privately built, and the Redevelopment Agent's was able 
to schedule construction of new housing within the means of the 
people in the project area. Sponsored by a local foundation (all 
221 (d)3 housing requires a nonprofit, limited dividend or co- 
operative sponsor), Columbus Mall was built on the site of 
former tenements; it offered three-bedroom apartments for rents 
at only $91 a month, and required no down payment, as did 
cooperatives. Subsequently, thirty-four units of KIIA insured, 
conventionally financed townhouse type apartments were built 
facing the Green on the old Columbus school site; their distin¬ 
guished design has won them national architectural a wauls. 

There were also non-housing worries engendered by renewal 
and highway changes. Some merchants with retail produce stores 
near the Thruway feared that the projected street dosings, in¬ 
tended to prevent traffic from going through the neighborhood, 
would also keep away customers who drove from other parts of 
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the city. They derided the traffic diversions as “crazy.” Also, 
meeting rooms of five social clubs were being cleared and their 
members were not happy. Only one of the clubs had sufficient 
means to acquire another building. The other four were unwill¬ 
ing to get together to cut costs. For some, the field office afforded 
temporary space until the school-community center opened in 
1962. 

In the summer of 1961, the shirt-sleeved men sitting outside 
the Green Circle Club on Hamilton Street, in the area across the 
projected Route 5, were bitter, knowing that their club and their 
lifetime rented homes were to be razed. “I have a flat that I pay 
fifty dollars a month for,” said a factory maintenance worker. 
“I’ve lived here all my life. Sure if s cold water. But if you only 
make seventy dollars a week and the cheapest you can get is 
ninety-five to one hundred and twenty dollars, how you gonna 
pay for it? We'd all like to live in a classy place—but within our 
means.” Said another, referring to University Towers in Oak 
Street, “The Mayor built two hundred and seventy dollars-a- 
month apartments. You have to be a banker to rent them. They 
say they're going to put factories in here, but what factories? 
They're all moving South.” Another asserted, “This is the May¬ 
or's last year!” Six weeks before election, when the state started 
property acquisition for the new highway, which would cut 
through the dilapidated eastern section, it cut Lee's margin in 
those wards. 

But the major headache for the city in the Wooster Square 
project, as it turned out, was the industrial redevelopment. Early 
in 1957, it became known that Sargent and Company was 
planning to leave New Haven. Their move would mean a loss of 
1,200 local jobs and a payroll of $5,000,000, not to overlook real 
estate taxes to the city. Lee asked the president, Forbes Sargent, 
grandson of the founder of the old New Haven hardware firm, to 
meet with him. 

He learned that the company, handicapped by operating in its 
inefficient eighty-year-old building complex, a rabbit warren of 
disconnected structures, was also in financial straits and lacked 
funds to build a new plant. They had acquired an option on land 
in the suburbs, but meanwhile a number of southern states were 
making more attractive offers of free sites and plants to the hard- 
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ware manufacturer. Lee requested an opportunity to present the 
case for remaining in New Haven to the firm’s board. 

Through Title I aid, he told them, the government could buy 
and clear their present plant—assessed at $2,800,000—but with 
no apparent re-use value or salability, and the company could 
gain the cash to finance a new plant. Reclamation of land along 
the harbor and Thruway would make new industrial land avail¬ 
able. Lee also provided some compelling fiscal arguments about 
relocating in an established city whose municipal plant was sub¬ 
stantially paid for, rather than in a mushrooming new commu¬ 
nity where local taxes would become increasingly burdensome. 

To some observers it seemed that Forbes Sargent regarded 
urban renewal as vaguely socialistic. But the opportunity to sell 
the old factory at assessed value and stay in New Haven appealed 
to him. The city revised the Wooster Square plan then to accom¬ 
modate the company. 

But the federal renewal program did not yet encourage use of 
its funds for industrial redevelopment, and the URA did not be¬ 
lieve that the costly change met the purposes of the housing 
act. Fortunately, the state of Connecticut passed industrial re¬ 
development legislation in 1958. With this new public help Sar¬ 
gent’s old plant could be acquired and the company helped to 
relocate in the new Long Wharf project, stretching between 
Wooster Square and the Long Island Sound. This project, which 
went into execution in 1959, was based largely on the reclaimed 
harbor land, and when it was buildable, in 1963, Sargent’s put up 
a $4,000,000 plant in the area. 

There was also room for several more large, and hopefully new, 
industries in the 348-acre project, which offered a prestige loca¬ 
tion where plants could be viewed by everyone passing up and 
down the Connecticut Thruway. No new industry has come in 
yet, but the privately financed $1,500,000 Regional Food Termi¬ 
nal has opened there, rehousing the city’s food wholesalers in a 
highly desirable site, with excellent transportation access. An¬ 
other important local firm, Gant Shirts, was planning a new 
$2,000,000 factory with doubled employment in Long Wharf, 
too. 

In the Wooster Square industrial district, the city also had 
problems in winning feasible land use appraisals. It took two 
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years to persuade the federal agency to cut the cost from $1 to 
thirty-five cents a square foot to allow New Haven to compete 
with the suburbs for the many small concerns that were clus¬ 
tered in the area. During that time, a number moved away. How¬ 
ever, forty-one local firms have relocated into the Wooster 
Square industrial district; eight more plants are under construc¬ 
tion or in planning; and a total of $10,000,000 had been invested 
in new buildings and facilities. Significantly, a number of firms 
expanded operations in enlarged quarters. The industrial district 
is also remarkable for its handsome new structures, a striking 
contrast to the gloomy old factory lofts, (The Redevelopment 
Agency gave developers a helping hand, providing architectural 
"guidance.”) 


another side of the green 

Just northwest of New Haven’s nine original squares is the 
Dixwell neighborhood, named for its main thoroughfare, Dixwell 
Avenue. This community of 10,000 was next to be designated for 
urban renewal. Dixwell had an excellent location—practically 
across the street from Yale. Otherwise, it was a world apart; Dix¬ 
well has been described as New Haven’s Harlem. In 1958, it was 
the second predominantly Negro neighborhood in the country to 
be slated for conservation and rehabilitation rather than clear¬ 
ance for redevelopment."' 

Surveys of urban renewal areas are based on the physical condi¬ 
tion of the housing and neighborhood; indeed, these are neces¬ 
sary to qualify an area for such federal aid, and the condition of 
the housing stock is certainly important in determining the feasi¬ 
bility of rehabilitation. But, as cities have slowly come to recog¬ 
nize, one older neighborhood and its residents varies widely from 
another, and the people—their economic situation, social organi¬ 
zation and cultural background—often matter more than the 
conditions of the buildings or even patterns of tenancy and own¬ 
ership in estimating a neighborhood’s potential for housing 
rehabilitation. 

•The first was Baltimore’s Harlem Park. 
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Aware of these differences, New Haven’s development admin¬ 
istration had national experts carry out three special surveys—on 
neighborhood attitudes, the economic feasibility of rehabilita¬ 
tion, and racial factors affecting the potential of renewal. The 
generally favorable reports encouraged the city to proceed. But 
not until the execution stage was reached was the full range of 
problems revealed. 

Within the several hundred acres of Dixwell lay many of the 
underlying obstacles to healthy, slum-free urban centers. Hut in a 
small city like New Haven, which has undertaken comprehensive 
renewal, these matters surface much more rapidly and unavoid¬ 
ably than in a New York, Chicago or Philadelphia where "feasi¬ 
ble” neighborhoods are treated and unsolved problems can shift 
elsewhere. 

A comparison of Dixwell and Wooster Square is instructive. 
Because Wooster Square is predominantly ItaliamAmcrican and 
the majority of Dixwell is Negro, many significant ditferenees in 
what was possible in renewal, as well as what was tlcsuod. sepa¬ 
rated the two. The potential for urban rehabilitation cannot be 
assessed only from the Wooster Squares of the country. 

When some contemporary observers of cities have investigated 
or written about “healthy” slums and attractive blighted neigh¬ 
borhoods, it seems to be the predominantly Italian neighbor- 
hoods from which they have drawn their conclusions. 'They cite 
indigenous leaders; satisfactions derived from an apparently sub¬ 
standard yet congenial environment; the ungrading which, pur¬ 
portedly, time alone brings to an ethnic slum. 

Indeed, a generation ago many of the negative physical and so* 
dal indices found in today’s Negro slum neighborhoods were ap¬ 
parent in New Haven’s Italian districts. Kven community atti¬ 
tudes showed some remarkable similarities, as is indicated in 
studies by Yale social scientists who over the years used New 
Haven as their laboratory.* 

But the differences, some obvious, such as color of skin, others 
more subtle, are profound. The Italians, though rural, came from 

* Landlords exploited them, employers discriminated against them, new 
neighborhoods were hostile to them. One New Haven real estate agent in 
the 19 30’s said of the Italians; “They come here and live like animals . . . 
eight or ten in a room, and breed like pigs." 
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villages—villages with ancient traditions and cohesive patterns of 
social organization which, to a considerable extent, were reconsti¬ 
tuted in the new world. Wooster Square became a little old- 
world city within the new city. Extended family and former vil¬ 
lagers lived next door on its streets, bound and sustained by the 
common foreign language, customs, food, and church. Parochial 
schools took the overflow of children. Discrimination increased 
group solidarity; sheer strength of numbers helped them to get 
ahead. If money was hard to get from Yankee bankers, the Ital¬ 
ian community offered the small and budding financier a large- 
enough base to build a business. And as they prospered, some of 
the leading men set up agencies to help the others. Even the big 
family was an economic asset when children left school by ninth 
grade and found work to help the household. By virtue of its size, 
the Italian community could also gain the help of politicians, 
and, in time, political positions for themselves. Labor unions and 
personnel offices also reflected an ethnic slant. Nor should the 
fact be minimized that many Italians came to work in the city’s 
factories and railroad—some specifically brought over for that 
purpose. 

Coming from the lowest rung of a static society in a backward 
region, however, the southern Italian immigrants who comprised 
80 per cent of those in New Haven accepted their lower eco¬ 
nomic position and status in America. They had little innate 
drive for higher material or social standards, and very limited 
education. Their children learned through the mass media, as 
well as school, of the material rewards offered by American life, 
and the belief that every individual might become wealthy. Some 
were willing to suffer the emotional and cultural break from their 
family and group to become Americanized and to advance. And 
the larger community rewarded them as they became more 
"American” with jobs of greater status and income. For when 
the Italian rose from lower to middle class, it was within the gen¬ 
eral community, not only in his own segment. In two genera¬ 
tions, many of New Haven’s outstanding doctors, dentists and 
lawyers were of Italian origin (though many originally came from 
northern Italv). They were appointed to city boards and suc¬ 
ceeded to City Hall in 19-16. Some joined new, even Protestant 
churches, and moved to better neighborhoods and suburbs. 
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The majority, however, though their economic position had 
improved, stayed, clinging to familiar institutions and goals and 
the village tradition. The immigration had long since ceased, and 
when renewal came, the Italians formed a modest homogeneous 
neighborhood of working-class people and small businessmen, 
combining the best of old and new. 

Today, of all the “hyphenated Americans’" remaining in the 
city’s core, the Italian-American is the ideal rehabilitator. (In 
Wooster Square, before renewal, it was not uncommon for some 
tenants to spend hundreds of dollars fixing up their rented apart* 
ments.) The cultural differences once separating Italian from 
American arc now an asset. The colorful religious festivals, the 
bakeries, pizzerias, groceries and restaurants, once established to 
serve an Italian clientele, draw people from all over. As in other 
cities, middle-class bohemians in New Haven find the Italian vil¬ 
lagers make good neighbors in moderate-rental districts, and they 
rush to buy Court Street’s houses. 

But the Italian-American neighborhood, its original sources of 
supply long since dried up, is dissolving. Its typical resident is be¬ 
coming middle aged; the newcomers are already changing its spo 
cial character. Already some Italian-Amerieans were muttering 
that the “Yalies” would push them out of Wooster Square by 
bidding up land values. 


NORTHERN DISCRIMINATION 

The neighborhood of the Negro is continually being rcplcn 
ished and expanded by newcomers and fast growing young lami 
lies. But these latest urbanites bring no village tradition, nor do 
their institutions adequately compensate for the weakness of 
family life and culture to help them adjust to the city. 

But perhaps most significant of the factors that make the exp?' 
rience of the Italian or other European immigrant strikingly 
different from that of the urban Negro—at least in New Haven 
—is that the Negroes as a group have been there for more than a 
century, arriving several generations before the Italians. Yet they 
failed to move into the mainstream of the eommuuitv. 

This lack of movement was not, however, due to lack of rduea 
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tion and ambition or cultural lag. But as the Negro adopted 
middle-class values and patterns, he ran up against a caste system 
in New Haven which, in its own cruel way, was as rigid as that of 
a southern city. Some doors were open, but those that matter 
most, shut. 

The Negroes who lived in New Haven in abolitionist days 
seemed on the verge of capturing the American dream. Many 
were not from the plantation, but from southern households, and 
were trained as artisans or in services. By virtue of these skills 
they gained some modest economic success, serving the city’s 
white and non-white community. Building lots were bought, 
homes completed, money deposited in savings banks. A Negro 
upper middle class, motivated by the conventional Connecticut 
morality was vitalized. 

After the Civil War, the city’s new public school system was 
desegregated; Negroes lived throughout the city. They developed 
their own institutions and, when European immigrants invaded 
some of their earlier districts, many reconsolidated by 1890 
around their churches in an area then called, prophetically, Pov¬ 
erty Square. Some houses were jerry-built, thrown together in the 
rush of industrialization; others were one- or two-family frame 
houses with yards, typical of New Haven. The stage should 
have been set for movement into the mainstream. 

What took place during the coming decades, as told in Robert 
A. Warner’s study of New Haven Negroes , published in 1946, 
reveals what a city can do to its Negro community when it with¬ 
holds economic opportunity while allowing educational equality 
and residential freedom. 

The sudden stalemate was, in part, the consequence of num¬ 
bers and percentages. The small Negro population of New 
Haven was virtually overwhelmed by the large body of foreigners 
who suddenly arrived and challenged them at every level. Also, 
skilled services were becoming commercialized and mechanized. 
Substantial capital was required to purchase equipment. 

The Negro in New Haven was almost systematically driven out 
of the skilled service occupations which had been his traditional 
fields. Catering, once a Negro monopoly and source of early 
affluence, was taken over by the inns of New Plaven which, wrote 
Warner, “would not consider hiring Negro executives.” In the 
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nineteenth century, Negroes were chefs and waiters; now no 
New Haven hotel employed Negroes. The Italians and Greeks 
took over restaurants and barbershops, helped by developing 
craft unions. Organized labor displayed ethnic loyalty rather than 
working-class solidarity; Negroes were excluded. Compared to his 
European peasant-trained competitors, the Negro was at a multi¬ 
ple disadvantage. Inadequately prepared by slavery for participa¬ 
tion in a money economy, his skills now minimized, he was un¬ 
able to obtain credit from local bankers to buy the new equip¬ 
ment, and lacked a large enough base among his own people. 

Within the industrial structure, male Negroes were down¬ 
graded to common labor positions; new skilled work went to 
whites. Ethnic-controlled personnel offices solidified the trend. 
Certain industrial jobs were designated for Negroes, Warner 
found. The jobs were "usually unpleasant by reasons of heat, 
dust, dirt and moisture." And when new machinery eliminated 
menial tasks, Negroes lost even these industrial jobs. During the 
great depression, three times as many of them were unemployed 
as were whites. 

As New Haven shifted from a manufacturing community to an 
institutional and service center, the Negro handicap increased. 
Stenographic and white-collar jobs were closed to them, War ner 
said, "in harmony" with "public opinion." Negroes were held 
unsuitable as clerks or salesmen, even in the white owned Dix- 
well stores. They worked as stock boys or janitors, dire University 
substituted white maids in the 1920's and student waiters in the 
30's, keeping only some old Negro retainers. The thriving Tele¬ 
phone Company, the city's second-largest employer, hired no 
Negro women as operators or men as linemen. "The citadel of 
the white caste system," as Warner called the financial and busi¬ 
ness community, continued to be unwilling to accept Negro or¬ 
ders or extend loans, thus virtually preventing the establishment 
of business enterprises by them. Lack of business training, in 
turn, excluded Negroes from new managerial jobs. 

In politics, too, the influence of the Negro community de¬ 
clined, with only 2,000 registered voters in 1934 compared to the 
Italians' 13,000. The city government was paternalistic; the hand¬ 
picked ward leader told the Negroes to be quiet and promised to 
see they got some jobs. The federal post office, which had civil 
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service examinations, was the one place where they could obtain 
clean work with managerial responsibility, merit advancement 
and dignity. 

Yet the social scientist found “no discrimination” within the 
schools, from teachers or students. Negroes were cheered in ath¬ 
letics and elected to school offices. “But . . . despite the educa¬ 
tional influences of school, press and radio, most youngsters 
somehow learn from parents and associates to curb their aspira¬ 
tions/' Few took business courses or studied stenography; few at¬ 
tended commercial high school. In 1930, nine out of ten em¬ 
ployed Negroes, even academy-trained men and college gradu¬ 
ates, were menials or laborers. 

“In the professions . . . improved educational opportunity 
has increased Negro participation—but not for practice in New 
Haven. Doctors, lawyers, technicians, and especially teachers 
have found they must go south or to northern centers where a 
larger Negro population provides employment opportunities/' 

They were free to move to other neighborhoods, but even the 
upper-class Negro generally lacked the money. Some who tried all 
their lives could not save enough to buy a house. Warner found 
most Dixwell homes shabby, as “most are rented by busy [or 
poor] people.'' Even their civic and philanthropic institutions 
had to look outside for financial support. The white community 
was quite willing to give charity, reluctant to give credit. They 
eagerly supported Dixwell Community House and served on its 
board. But since the Negro failed to gain a firm foothold in fac¬ 
tory or office employ, “most die penniless." 


ALMOST NO MONEY 

Dixwell's main rehabilitation problem was not under-invest¬ 
ment of total income in property, as in Wooster Square; rather, 
it appeared, it was the lack of money. In 1950, according to the 
most recent decennial census available to the city's renewal plan¬ 
ners, Dixwell family incomes averaged $3,400—some $2,000 less 
than the city's families as a whole. Half earned between $2,000 
and $3,000 a year. Only 11 per cent of its men held professional 
or managerial positions—half that for the city as a whole, but 
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many at these earned a precarious living. Thirty-one per cent 
were service employees or laborers, twice the proportion for the 
city. 

Eighty per cent of the families were renters; the typical resi¬ 
dence was over fifty years old and owneroccupiecl with several 
apartments to let. Rents were slightly less in Dixwcll than the 
city average, but this $80 a month was for considerably poorer 
housing and represented a much greater portion of familv income 
than spent by the average family. And the Dixwcll rents were 
twice the average of those in Wooster Square before renewal. 
Homeowners had to rent out apartments for as much as the 
traffic would bear, to earn extra income and pay otf the excessive 
terms of loan sharks and pyramided short term mortgages which 
encumbered many properties. That renters were willing to pa\ so 
much reflected the limited supply of housing available to them 
and their unsatisfied demand, according to Chester Rapkin’s 
study on the economic feasibility of rehabilitation of I hxwcll. 

The core of the old single-family, middle-class houses, many of 
them owned free and clear, was deteriorating due to age both ot 
structure and owner—the latter typically poor and lacking tin* 
means to maintain his property. Even the values of then homes, 
averaging $6,500, were half those in the city in general; many had 
spent more in acquiring the property than it was worth- and 
many felt it was worth more. 

Younger families who were able to move got out as soon as 
possible, their desire for better housing helped by the departure 
of many white families from close by neighborhoods into whieh 
Negroes now moved. Rut realtors forced them to pay a substan¬ 
tial premium for the privilege. 

Dixwcll did not suffer from high vacancy rates as a eonse^ 
quence, however. During the 1950’s, as one group mmed out, 
their quarters were quickly occupied by the steadily growing 
number of still poorer southern Negroes who were moving to 
New Haven. For the newcomers, Dixwcll's slums weu* a big step 
up from the rural slum, and New Haven's economic opportune 
ties greater. “You can make somethin' on a day's work up here ” 
Rut as numbers and family size increased, Dixwcll deteriorated 
still further. Densities and fire rates were the highest in the catv; 
overcrowding common; one quarter of the units were dilapidated 
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and suitable only for clearance. Even 75 per cent of the family 
units failed to meet the city’s housing code standards and needed 
rehabilitation. 

More newcomers increased the distances between the different 
groups of residents. Some of the variety stores and shoeshine 
shops along Dixwcll Avenue served as fronts for bookies, num¬ 
bers players, narcotics peddlers and prostitutes. The exuberant 
street life—brawls and knife-fights among the loafers on the 
Avenue—attracted policemen, not sightseers. Dixwell was no 
longer a safe place to live, complained older residents. Roaches 
and rats were also making inroads; on some blocks, the stench 
of rotting garbage and dead rats, the odor of the slum, hung 
heavy. 


ONE STRENGTHENING FACTOR 

One strengthening factor amidst these tides was Isadore Wex- 
ler, who became principal of Dixwell’s Winchester elementary 
school in 1947. Wexler was concerned because the school was not 
reaching many of the students. An unorthodox educator, he be¬ 
lieved that the whole community, not just the school, teaches the 
child. But the Dixwell community was not an ideal teacher, and 
the old Winchester building made it extremely difficult for the 
school to compensate for outside deficiencies. 

Soon after Wexler came, he helped the listless community or¬ 
ganize a council to discuss the neighborhood's problems; the 
main issues were housing, jobs and schools. The need for a new 
school provided them with a tangible cause for working together. 
Wexler visualized the new building as a school for community 
use, equipped with a cafeteria, a large gym, an auditorium for 
after-school meetings and an all purpose room to be used eve¬ 
nings for adult crafts. But the New Haven School Board was ac¬ 
customed to traditional methods: give new schools and good 
teachers to the influential neighborhoods, use discipline to solve 
problems in the slums, and close down all doors at 3:30. To 
them, Wexler recalled, “We were disturbers of the peace/’ 

As usual, Dixwell had to go outside for help. Wexler rallied 
the support of sixty-five eitywide agencies; the neighborhood won 
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the building. When it opened in 1952, Winchester was consid¬ 
ered the finest elementary school in New Haven. To the neigh¬ 
borhood, it was a great source of pride. 

Wexler next convinced the city's Division of Adult Education 
to put evening classes in neighborhood schools. (Dixwell resi¬ 
dents rarely attended the classes in downtown high schools be¬ 
cause they felt unwelcome there.) The new program was very 
successful the first few years. Then attendance began falling off. 
The education-oriented people of Dixwell were moving out, and 
the newcomers resisted going to school. "Some were embarrassed 
to come and admit they didn't read," said Charles Twyman, then 
a sixth-grade teacher at Winchester School who also headed the 
Dixwell Renewal Committee. "We had to go to the pool rooms 
to solicit enrollment for the evening classes." An attempt to or¬ 
ganize block groups aborted when its spark plug, a white million¬ 
aire with fond memories of his youth in Dixwell, died. The vol¬ 
untary buisnessman's committee he had headed also fell part. "A 
neighborhood like this needs paid leadership," Twyman ob¬ 
served. 

Then in 1954, two years after the new Winchester School 
opened, Dixwell received another, unsolicited, improvement. 
This one was from the New Haven Housing Authority, an au¬ 
tonomous agency with a growing clientele and a shrinking supply 
of buildable land. The Authority erected a nine-story, 600-unit 
addition to the 300-unit, low-rise, low-income Elm Haven project 
which stood next to the school. The new tenants—75 per cent of 
them non-white—added an unexpectedly large number of chil¬ 
dren to the neighborhood. "Before we had a chance to build 
something in the community," recalled Wexler, "the school was 
cut off from the rest of the neighborhood, street by street." Soon, 
an estimated 95 per cent of Winchester's students came from the 
housing project, which had an annual turnover of one third in 
the 1950's. 

To many long-time Dixwell residents, the towering Elm Haven 
extension, the only high-rise building in the neighborhood, sym¬ 
bolized a growing stigma. With its concentration of social prob¬ 
lems, it was a rough and tough place. An estimated 60 per cent of 
its residents were only recently off farms and plantations in the 
Carolmas. They had no experience in elevator apartment living, a 
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situation made acute by their many children. Some, relocated 
from the Oak Street slum, were still problems in their new 
homes. Most tenants were overwhelmed by the struggle for exist¬ 
ence. Mothers could barely cope with their children, much less 
join the PTA. The average project parent had only reached sixth 
grade. With the recession and automation, fathers began to lose 
jobs and desert families. Juvenile delinquency was on the rise. In 
several years, the families of 40 per cent of the children at Win¬ 
chester School received Aid to Dependent Children. Sixty per 
cent of the area's high-school-age students were dropouts. 

Dixwell's Community House was unable to reach the river of 
people flowing through the neighborhood. The one place through 
which many had to pass—at a rather alarming rate—was Win¬ 
chester School. Wexler felt the school must help compensate for 
the people's deficits. But the Board of Education rejected his 
proposal for a well-staffed after-school program for children and 
adults. The Housing Authority said it could do nothing; the fed¬ 
eral public housing agency did not provide funds for social pro¬ 
grams. All that the New Haven Council of Social Agencies could 
do, apparently, was cooperate with Wexler in making a study. 

But Development Administrator Logue, who was by now 
deeply involved in the renewal of Dixwell, and in the city's social 
problems, agreed that an after-school program was essential. He 
brought the matter to the attention of the Mayor. Lee won an 
annual appropriation of $38,000 for a year-round school-based 
program financed jointly by the Redevelopment Authority and 
the New Haven Foundation. Yale student volunteers helped 
supplement the staff's after-school activities with weekly courses 
in poetry, science and economics for gifted fourth, fifth and sixth 
graders. A guidance counselor and social workers were added to 
the school staff. Dixwell Community House added a job place¬ 
ment office. Teenagers and their parents kept Winchester's gym 
and meeting rooms busy at night. During the summer, a day 
camp was run for children. 

By 1962, the delinquency rate in Dixwell, although still highest 
in the city, had actually dropped. But much more needed to be 
done. The director of the after-school program observed, ''One 
can't find peace of mind to recreate when job opportunities 
aren't available and the boy or girl has no qualifications for 
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them.” To dropouts, the “crime schools” on Dixwell Avenue 
were more attractive than public school. Because broken families 
and families without a male head were so numerous, family pro¬ 
grams conducted by various agencies in Dixwell were ineffective 
in reaching fathers or the boys. 

DEVELOPING THE PLAN 

Still, without the clean modern school and its extended com¬ 
munity program, Dixwell would no doubt have disintegrated fur¬ 
ther. There is “no organized activity unless stimulated, reported 
Eunice and George Grier in their study of the community. The 
Redevelopment Agency had to appoint neighborhood leaders to 
work with its staff member on the renewal plan. 

Some residents objected that this Renewal Council only repre¬ 
sented the “elite”—-teachers, professionals, ministers and busi¬ 
nessmen; that it was “handpicked by downtown” in the old New 
Haven tradition. But there was serious question whether it was 
possible for a Renewal Council in Dixwell to truly represent the 
community. While Wooster Square was homogeneous, Dixwell 
was heterogeneous, its residents running the gamut from upper- 
class teachers and professionals, to retired domestics, to unem¬ 
ployed, uneducated day laborers. There were differences of opin¬ 
ion and problems of communication in Dixwell between the 
leaders whom the city recognized and the “man on the street” 
who might be displaced by renewal as well as the housing project 
tenants. Few among the latter two groups attended the Renewal 
Council meetings held at Winchester School, although the ses¬ 
sions were open. Even when their background inclined them to 
participate, most people had no energy or time for civic activity. 

As the survey of community attitudes by Louis Harris Associ¬ 
ates found, the dream of many Dixwell renters was to own a 
home with green grass where they could raise flowers—the sub¬ 
urbs. Only 50 per cent of those surveyed expressed a desire to stay 
in Dixwell. On the other hand, families living in public housing 
apartments, some of them relocatees from slums, expressed their 
desire for “more projects like this here ... or we would stay in 
dirty rooming houses all our lives . . . This is real living. . . ” 

Developing a renewal plan acceptable to the community was 
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exceptionally difficult without a stable population, representa¬ 
tive leadership and community consensus. As meetings pro¬ 
gressed, a split became apparent between the Council majority 
and some of the elderly owners of substandard residences who 
would have to spend money on rehabilitation to meet minimum 
code standards. 

The main change proposed in the renewal plan was a limited 
redevelopment project in the heart of Dixwell. This would clear 
the six worst blocks around Dixwell Avenue and put there a hand¬ 
some town center with a landscaped open plaza surrounded 
by shops and new garden apartments. It was hoped that the cen¬ 
ter would give the neighborhood the physical focus it lacked be¬ 
fore, as well as a new amenity. Present merchants would have pri¬ 
ority to relocate in the plaza, but since the proposed clearance 
would remove a number of small stores along Dixwell Avenue, it 
was hoped that some of the crime dens that flourished in the 
back rooms would be permanently eliminated. 

The Renewal Council was eager to destroy the Dixwell image, 
to improve it so that people would not rush away as soon as they 
could afford to, and so that, in time, white families would move 
in. They approved a plan to construct in Dixwell only 200 new 
units of housing, all of them private, around the plaza. Council 
members were evidently not too concerned that most of the 500 
families to be displaced by scheduled slum demolition could not 
afford the new housing. They were eager to reduce the neighbor¬ 
hood's dense congestion, and, like the city planners, felt that 
Dixwell, with one third of its present dwelling units public, had 
enough of these subsidized low-cost dwellings. 

Some committee members urged still more demolition, and 
more new private housing. One man, a lawyer, proposed that all 
of Dixwell be bulldozed in order to stamp out its name and repu¬ 
tation. The final plan assumed that the 500 units of public 
housing scheduled to be built in other neighborhoods by the 
Housing Authority would take care of the Dixwell relocation 
problem. 

Still, many deteriorated dwellings that seemed past salvage 
were to be saved and rehabilitated. The average Dixwell family's 
low income and large size made a larger relocation load appear 
virtually insoluble to the agency. Also, people in other parts of 
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New Haven were starting to react against the city’s growing and 
spreading Negro population, and some blamed relocation. The 
existing housing supply in Dixwell would somehow have to serve 
present residents better. 

When the $14,000,000 renewal plan received preliminary fed¬ 
eral approval in 1960, a meeting was held to announce it to the 
residents. A capacity crowd jammed Winchester s auditorium 
and even cheered the Mayor, although he told them many would 
be inconvenienced. At last, they apparently felt, something was 
being done to improve their community. At the public hearings on 
the plan, some Dixwell church leaders objected that the plan 
didn’t go far enough in “human values.” One Renewal Council 
member subsequently said, “The new plaza is fine, but that’s not 
the renewal we’ve been looking for. We want changes in peo- 
ple.” 


IS REHABILITATION FEASIBLE? 

To encourage rehabilitation and provide property owners with 
technical assistance, a field office like that in Wooster Square was 
established. According to the study Rapkin conducted for New 
Haven, rehabilitation would be “economically feasible and in¬ 
deed attractive for many in Dixwell: FHA mortgage insurance 
was available to property owners for this purpose in renewal 
areas, with lower interest rates and a longer period of amortiza¬ 
tion than conventional loans. Such government-backed rehabili¬ 
tation would actually lighten the monthly housing expenses of 
many owners who were burdened by heavy mortgage loans— 
although they would have to spend more on property improve¬ 
ment. Costly short-term mortgages could be refinanced with the 
thirty-}ear loans and lower carrying charges offered in a special 
FHA renewal section. Moreover, owners could offer tenants 
much better living accommodations for only a few dollars more a 
month, he pointed out. 

^ For some Dixwell owners, renewal proved to be a lifesaver. 
“We no longer have to milk the property to feed ourselves,” 
stated one young father, who had previously been staggering 
under a series of costly short-term mortgages which encumbered 
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the big three-apartment house in which he lived. Other people 
were able to buy a home for the first time using the liberal mort¬ 
gage terms now available. 

But the success of the Dixwell rehabilitation program from the 
start was due to several special situations. The local FHA insur¬ 
ing office was more liberal than many, and was willing to take 
greater risks in issuing long-term government rehabilitation in¬ 
surance. Probably even more important was the financial assist¬ 
ance from the Federal National Mortgage Association,* which 
took the permanent loans on all these FHA-insured mortgages. 
Fortunately, Congress had foreseen such contingencies in author¬ 
izing FNMA to take these loans. The Dixwell project director 
stated that in the early stages, “Without 'Fanny Mae/ [FNMA] 
we'd have no rehabilitation program. 77 

New Haven's banks had not yet changed their minds about 
the Dixwell area, despite renewal. They apparently did not have 
faith in the promised public improvements to change the area, 
and most of the people were so marginal that they were still poor 
credit risks for loans. Indeed, when the Dixwell rehabilitation 
program began, during the 1961 recession, unemployment was 
three times as high among Negroes in New Haven as among 
whites. 

But it was difficult for the staff to gain cooperation in the re¬ 
habilitation drive even among those who were employed. Com¬ 
munication in the neighborhood was poor, and residents had 
little money. Many greeted the neighborhood representative with 
suspicion, and even hostility, although he was a long-time Dix¬ 
well resident. Nor was it possible to tell some who had paid more 
for a property than it was worth that an extra investment would 
increase their home's net value. For the many poor and aging 
homeowners whose properties were free and clear, but substand¬ 
ard, the long-range FHA improvement loans would add a bur¬ 
den, as would code inspection. There was also a question whether 
they could afford maintenance of the property once it was im¬ 
proved due to declining income or no income. 

James Mitchell, neighborhood representative and president of 
the Dixwell Community Council (which had been revived with 

* See Chapter 6. 
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the city's help), openly appealed to racial pride and a better fu¬ 
ture for Dixwell's children to win cooperation. 

By working twice as hard and even more slowly, the Dixwell 
renewal staff was able to obtain only half as much rehabilitation 
per structure as in Wooster Square—an average of $2,800 just 
to bring remaining properties up to code standards. Few in Dix¬ 
well could spend extra money on beautifying, nor was there any¬ 
thing of architectural interest to refurbish. As the program ad¬ 
vanced, it seemed doubtful that the sympathetic FHA office 
would issue long-term loans for some of the “junk” scheduled for 
rehabilitation. Many more structures would have to be cleared. 
To obtain code compliance on some absentee-owned properties, 
orders had to be issued by the field inspectors. Within a year 
after the rehabilitation program started, the Redevelopment 
Agency expressed concern that the code minimum might never 
be fully enforced in Dixwell. 

By the end of 1965, only half of the Dixwell properties had 
been rehabilitated. The Redevelopment Agency stated that 
neighborhood rehabilitation is not a five-year program, as the 
federal urban renewal agency held it to be. Also, New Haven felt 
that to encourage rehabilitation with so much demolition and 
reconstruction going on across the street from homes was not 
wise. As physical change becomes apparent, people are much 
more willing to invest in fixing up their homes. (For cases where 
properties had been over-financed, the agency policy was to wait 
until owners' equity increased.) 

Local bankers were making property improvement loans in 
Dixwell, some even without FHA mortgage insurance. In part, 
the same thing that happened in Wooster Square occurred in 
Dixwell; the bankers had to be shown. As the worst slums were 
cleared, some private rehabilitation took place, and construction 
of new housing began, Dixwell's appearance began to improve, 
and the bankers who had previously written off the area began to 
reevaluate it. Another favorable and important factor was the al¬ 
tered employment picture in metropolitan New Haven and in in¬ 
comes in Dixwell. With the war in Vietnam escalating, the area's 
big aviation plants were so pressed to fill defense orders that they 
were recruiting in downtown New Haven, and the city was enjoy¬ 
ing the lowest unemployment rate in ten years—under 3 per 
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cent. As local positions opened up to lower-skilled workers, and 
as new federally financed job training programs equipped young 
men in Dixwell and other inner-city areas to fill these jobs, many 
families' incomes increased—and with this, they were able to fi¬ 
nance home rehabilitation. 

More of Dixwell's moderate- and low-income residents could 
be rehoused in the neighborhood than anticipated when the Dix¬ 
well plan was approved because the new federal housing pro¬ 
grams had since become available. A number of developments 
were under way, with FHA’s 221 (d)3 providing the financing 
basis for the first two cooperatives. The larger of them, the Flor¬ 
ence Virtue Houses, a handsome 129-unit low-rise development 
sponsored by the Dixwell Congregational Church and designed 
by architect John Johansen, was occupied. The other, a group of 
townhouses undertaken by the Human Relations Council, would 
soon be open. Two other similar projects with 188 units were in 
the planning stage. 

The Redevelopment Agency has worked with these inexperi¬ 
enced housing sponsors as a “partner"—advising on architectural 
and building plans, pushing projects through FHA, sometimes 
suggesting revisions. It makes sure that the housing gets built and 
that the design of new housing and facilities will be outstanding. 
The agency also acquired a block of Dixwell slum row houses, 
had them privately renovated as in Wooster Square's Court 
Street, and sold apartments to purchasers who availed themselves 
of (d)3's low-cost mortgages. With the new housing and other 
improvements, old Dixwell was becoming hard to recognize. 

More poor families could also live in Dixwell because of new, 
more-acceptable low-rent housing programs. The Housing Au¬ 
thority built a sixty-six-unit high-rise building for the elderly, and 
with the help of the Redevelopment Agency, it also acquired five 
houses to accommodate nine very large families that could not be 
fitted into conventional project apartments. For other hard-to- 
house poor families, the city was anticipating use of rent supple¬ 
ments authorized in the Housing and Urban Development Act 
of 1965. It had explored the new approach under a federal dem¬ 
onstration grant, and applied for such assistance for 200 families, 
to be used in Dixwell and elsewhere. A number of low-income 
Dixwell owners would also be able to afford rehabilitation now 
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with the federal grants of $1,500 authorized for families earning 
less than $3,000. 

Much remained to be constructed—two new churches, a new 
lodge for the Elks, and the important civic-shopping plaza. But 
the “new” Dixwell, helped by the changes in its physical environ¬ 
ment and many improvements in neighborhood services and 
community involvement, was already a showcase area for re¬ 
newal. It had even achieved a considerable degree of integration 
at Florence Virtue Houses. The white tenants, about 45 per cent 
of the tenancy, were mostly married graduate students from Yale. 
The Redevelopment Authority had promoted the excellent hous¬ 
ing values of the project among University people. 

THE MIDDLE GROUND 

In the late 1950's, with Dixwell's renewal about to begin, there 
still spread out around the core the rest of the city's aging neigh¬ 
borhoods—the Hill (then New Haven's second “Little Italy"), 
Dwight, Newhallville and Fair Haven. 

Forty per cent of the city's dwellings stood in this middle- 
ground area. Built before the automobile, some in the post-Civil 
War era, some for affluent owners, they were now dark and un¬ 
inviting, and their livability was on the wane. Most were more 
modest frame structures, now two- or three-family houses occu¬ 
pied by lower-middle class and working people; a little over half 
were lived in by their owners. Shabby exteriors gave evidence of 
chronic failure to maintain properties; plumbing and wiring were 
old-fashioned and inadequate. New, low-income tenants were 
misusing the premises. 

Decades of liberal zoning variances, a depression-time mort¬ 
gage ban and conversion by speculators of some of the old man¬ 
sions into rooming houses had blighted these areas. Residential 
streets, dense with bumper-to-bumper parking in front of homes 
without garages or driveways, were also crowded by through- 
traffic. Playgrounds and parks were almost nonexistent; the new¬ 
est school had been constructed before 1910. Juvenile delin¬ 
quency, a sure sign of weak community life, was on the rise. 
Health problems were also growing, as were the needs of the in¬ 
creasingly elderly population living there. 
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For many residents these neighborhoods had distinct advan¬ 
tages. Old-timers had friends and institutions there. Shops were 
within walking distance; employment nearby; rentals modest. 
Many newcomers found the best housing there that they had 
ever had. 

These were the unexciting, classic, middle-aged neighborhoods, 
the “transition” areas which, if ignored, would deteriorate into 
slums. Federal urban renewal assistance was necessary to improve 
these neighborhoods adequately. A holding operation would have 
to be devised until more federal money became available, Logue 
realized back in 1958. 

About that time, Howard Hallman, a political scientist who 
had just modernized Philadelphia's housing code and enforce¬ 
ment machinery, visited the Development Office. Logue wanted 
him to work for New Haven, and invented a program for him— 
“The Middle Ground.” In October 1959, the Board of Aldermen 
adopted Hallman's program and appropriated a budget to staff a 
new Division of Neighborhood Improvement. 

Until more renewal funds became available, the main way the 
city could help the middle-ground neighborhoods, beyond en¬ 
forcement of housing code standards, was to improve the per¬ 
formance in those areas of regular departments, agencies and 
boards, and to make small public investments. 

City government is not monolithic, Hallman knew. Usually, 
old-line agencies go about business—or politics—as usual, their 
operations often failing to support, or even clashing with, neigh¬ 
borhood improvement efforts. The Buildings Department, for in¬ 
stance, would hand out permits which met its requirements, but 
these might go against the housing code, which was administered 
then by the Health Department. To counteract such clashes, and 
to keep down illegal conversions, the Development Office en¬ 
deavored to coordinate and use all the city's licensing powers 
together. 

Probably the most flagrant example of neighborhood erosion 
by local government agencies was New Haven's independent and 
politically motivated Board of Zoning Appeals. The city's plan¬ 
ning staff was revising the old zoning ordinance, but as long as 
the Board of Appeals continued to grant variances which clashed 
with renewal, the new code would mean little. Seeds of blight 
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would be sown in still good neighborhoods, as had happened in 
the past, and middle-ground residents could not be assured that 
industrial intrusions would end. 

Lee had to ash the members of the zoning board to resign. The 
Mayor then appointed to the board public-spirited citizens whose 
philosophy was in accord with city improvement, rather than ap¬ 
peasing special interests. 

Many regular city departments generally acted only on com¬ 
plaints from political wheels or the more articulate residents. 
This system worked against older working-class and low-income 
neighborhoods, despite their greater need. To win better public 
services for their constituents, political representatives would 
have to go to city department heads, or directly to the legislative 
body which voted budgets. But a ward politician's connections in 
the top administration are usually weak, and legislators are not 
moved unless residents organize and can exert sufficient pres¬ 
sure. 

Lower-class neighborhoods have not been particularly effective 
at making their collective voice heard, however; usually their resi¬ 
dents have personal needs (such as jobs, legal aid and other fa¬ 
vors) of more immediate importance. The politician must use his 
limited time and political leverage to satisfy his constituents' per¬ 
sonal needs ahead of their communal desires, which are thus 
often ignored. 

On the other hand, residents of middle- and upper-class neigh¬ 
borhoods have little personal need of political favors and have 
considerable organizational ability. One of the few ways a local 
politician can serve them is by seeing that their neighborhoods 
receive better municipal services and facilities. Thus, as city 
funds are limited, departments tend to skimp on poorer neigh¬ 
borhoods, a fact which contributes materially to the latter's de¬ 
cline. 

Changing this traditional mode of operation was a major aim 
of the middle-ground efforts. "City agencies need a sense of pro¬ 
gram instead of complaint,'' Hallman believed. "Departments 
must plan with the people in these neighborhoods to make im¬ 
provements they want.” 

Field offices were set up in middle-ground neighborhoods, as in 
Wooster Square and Dixwell. Housing code inspection was ad- 
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ministered from these, and staff helped residents organize com¬ 
mittees that met with city department representatives. As a result 
of their complaints, street trees were planted, broken sidewalks 
mended, benches were provided for mothers and play space for 
children. In the area to be designated next for Title I, the Hill, 
the director of traffic and parking met with the resident council 
and helped devise a plan for off-street parking and traffic diver¬ 
sions to be carried out as part of renewal; this let the neighbor¬ 
hood live with, instead of being eroded by, the automobile. 

By demonstrating City Hall's faith in the future of these 
middle-aged neighborhoods, the administration gave owners 
sufficient confidence for over $1,000,000 to be spent on property 
improvements in the first two years before Title I designation. 

IV. HUMAN DEVELOPMENT 

THE END OF THE LINE 

Such municipal action in the middle-ground areas was essen¬ 
tial, but not enough. For those areas experienced the big popula¬ 
tion changes of the 1950's most acutely. 

New Haven's population had dropped from 167,000 at the 
start of the decade to 152,000 in 1960. But this figure did not in¬ 
dicate the full extent and special character of the defection from 
the city. Some 30,000 whites had left New Haven proper, most of 
them young families going to the suburbs. White families re¬ 
maining in middle-ground neighborhoods were older and smaller. 
An unpublished survey by Yale sociologist August Hollingshead 
of a large sample of young couples who married between 
1948 and 1950 disclosed that only one out of eight interviewed 
wanted to remain in the city. They wanted single-family de¬ 
tached homes instead of New Haven's two- and three-family 
structures; they wanted more land; and they wanted better 
schools. 

At the same time, their former residences were being occupied 
(and overcrowded) more and more by non-white families, fre¬ 
quently of lower class or income, as New Haven's Negro popula¬ 
tion increased from 9,605 to 22,500 during the decade. Newhall- 
ville, for example, was 5 per cent Negro in 1950, most of them 
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middle-class homeowning families. By 1960, as Dixwell burst out 
into this neighboring district, Newhallville was 50 per cent Ne¬ 
gro, many of them low-income renters. Racial change was appar¬ 
ent also in the Dwight area, along State Street and on the Hill. 

In these changing neighborhoods the self-fulfilling prophecy of 
neighborhood deterioration had begun to work. Landlords, more 
of them absentee, did less. Speculators stepped up activities. New 
owners, buying on expensive short terms, lacked the means or 
knowledge to maintain properties. 

In spite of the Neighborhood Improvement program, the level 
of city services was also slipping. The garbage collector and po¬ 
liceman looked down on these racially changing areas. Hallman 
had difficulty persuading even his housing code inspectors to use 
the same standards in Newhallville as elsewhere. "They thought 
because it was Negro, it should be lower.” This worked against 
the basic philosophy that city services should favor such areas, 
and Hallman had to educate his field representatives. 

But there was some truth behind the attitudes expressed by 
the municipal employees. Many of the newcomers did have lower 
standards. In spite of a doubled inspection staff, overcrowding 
continued, as many families were larger or took in boarders. Nor 
was it possible to persuade some landlords to improve properties 
after they saw the habits of some new tenants. Even dauntless 
Relocation Director A1 Mermin found it difficult to convince 
landlords that some families he was trying to place would not 
wreck the properties. 

The changing population was most apparent in the public 
schools. There, enrollment had actually increased from 20,234 to 
21,028 during the decade, in spite of the total drop in the city's 
population. Negroes comprised only 14 per cent of the city's 
overall population, but their children made up 20 per cent of the 
public school population by 1960. Five schools were already 75 to 
90 per cent Negro; three others were moving up to 75 per cent. 
Teachers were concerned with socially unacceptable behavior; 
lack of response to conventional classroom approaches; poor 
communication skills; poor attendance; much greater potential 
than achievement; cultural deprivation. They were worried and 
often demoralized by the extremely high turnover. The districts 
of the two new high schools had been quietly divided to bring 
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about racial integration with the same number of Negro students 
in each, but still 60 per cent of the city's dropouts were non¬ 
white. Tire students also presented new health problems. 

The new population's problems and implications for renewal 
and the future of the city troubled Development Administrator 
Logue. But no agency appeared ready to improvise and take on 
new programs to help them. 

New Haven has had a history of leadership in social work and 
philanthropy. But its social agencies were behind the times, frag¬ 
mented and understaffed due to lack of funds. Relocation had 
found them shockingly unresponsive. 'Tut them in public hous¬ 
ing" was the solution the private agencies proposed for the mis¬ 
fits of Oak Street. The Community Council, the organization 
charged by the United Fund with planning for the city's overall 
health, welfare and recreation needs, had not yet taken cogni¬ 
zance of the newcomers' problems. The political parties were also 
out of touch with their growing constituency. 

At first Logue felt that forming an Urban League, to enroll the 
city's business community in solving the employment problems 
of the growing 11011 -white population, would be an answer. But it 
seemed almost impossible to find responsible leadership. School 
principal Wcxler, as chairman of the CAC's Committee on 
Human Values, could not arouse civic action. Businessmen 
seemed uncomfortable and unconcerned when Wexler talked 
about the Negroes' difficulties, integration or middle-income 
housing. They expressed skepticism when he explained the multi¬ 
faceted causes for the disturbing rise in juvenile delinquency. 
Many people in New Haven took the "inoculation" approach, 
proposing curfews and punishment to stop juvenile crime. The 
attitude of the Board of Education toward the increased number 
of sixteen-to-twcnty-one-year-olds out of school and work was 
"They had their opportunity; they didn’t take advantage of it." 
The community would not give up its nineteenth-century philan¬ 
thropic do-gooclery and Yankee do-it-yourself attitude to confront 
the facts. 

As was happening more and more in New Haven, new assign¬ 
ments kept devolving to city government. Within two years of 
his arrival, Hallman found himself deeply involved, at the behest 
of Development Administrator Logue, in devising a comprchen- 
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sive plan to cope with the social problems of the middle-ground 
areas and the unfinished business of Oak Street, Wooster Square 
and Dixwell. 

THE FACTS OF LIFE 

Meanwhile, several new functions were introduced into exist¬ 
ing departments. The Mayor, at the urging of human relations 
groups in the city, set up an official “human relations” position, a 
general euphemism for Negro relations. What was significant is 
that the new man—appointed to the staff of Development Ad¬ 
ministrator Logue, who also stood strong on civil rights—recog¬ 
nized the broader dimensions of the job. 

Pittsburgher Richard Dowdy was an economist * who had 
worked for the Pittsburgh Urban League. Dowdy knew that most 
Negroes were unable to take advantage of Connecticut anti- 
discrimination laws or local opportunities, in both housing and 
employment. Some lacked information, others preparation, oth¬ 
ers were apathetic or cynical. Dowdy was concerned primarily 
with devising programs to help them help themselves, above all 
in the employment field. 

To awaken New Haven to the growing problem and the need 
for a local Urban League to help make the new population self- 
sufficient, Dowdy worked up a fact sheet. It revealed the great 
incidence of dependency among New Haven's Negroes: they 
comprised more than 52 per cent of the city's welfare caseload, 
and received a disproportionate amount of the total spent by 
public and private social agencies. But this dependency, the sheet 
also pointed out, was largely a result of discrimination and 
limited employment opportunities, which were also causing some 
able Negroes to leave New Haven. The fact sheet also indicated 
the far-reaching negative effect on occupants of the substandard 
housing in which so many Negroes had to live. It warned that 
the past decade's increase in New Haven's Negro population to 
14 per cent was only the start; within the foreseeable future, they 
would comprise 20 per cent or more. 

* Dowdy attracted national publicity in the early 1950 ’s when a national 
corporation headquartered in Chicago planned to hire him for a managerial 
position, until it learned he was a Negro. 
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This information was presented to the Community Council by 
a committee of fifty community leaders whom Dowdy organized. 
The statistics warranted a prominent story in the Register , and 
stirred up bewildered, socially minded white citizens. “What I 
would like to know is just what the Urban League can do in a 
city this size that is not already being done by existing agencies 
and citizen groups . . ." demanded one in a letter to the editor 
enumerating the many social, civic, religious and educational 
agencies in Dixwell. This citizen and others suggested that if 
more were done for Negroes, their will to solve their own prob¬ 
lems would be jeopardized. 

The article also angered some of the city's middle- and upper- 
class Negroes who, said Dowdy, “move out and forget what they 
left behind." But it provided a springboard for some of his self- 
help programs. An unpublicized luncheon club for Dixwell lead¬ 
ers, resident and nonresident, began meeting weekly to talk over 
problems of the Negro community and their solutions. A six- 
week Leadership Institute for underdeveloped talent was estab¬ 
lished in Dixwell. The Dixwell Community Council was revived, 
with renewal neighborhood representative James Mitchell as the 
city-paid president. The Council sponsored an all-day health 
clinic at Winchester School and planned other community and 
school improvement activities. Two Dixwell churches considered 
sponsorship of nonprofit housing cooperatives to be built as part 
of the neighborhood renewal. Visits were exchanged with the 
Hill's renewal council. 

Things were starting to move in other parts of the city during 
1961. Led by the head of the Yale Divinity School, business and 
civic leaders formed an Urban League. A Mayor's Committee on 
Job Opportunities was appointed by Lee to help use new state 
funds for job retraining. The Council on Social Agencies secured 
a foundation grant to support a two-pronged program in public 
housing. Part went for intensive casework with “hopeless" multi¬ 
problem families; the rest was to help passive tenants at one proj¬ 
ect organize to make their wishes felt and change the manage¬ 
ment's “property custodian" attitude. As a result, shabby tot-lots 
in that project were restored to usefulness with mothers' help; 
tenants published a newspaper; deserted community rooms were 
put back into use for crafts and sewing. “There is leadership in 
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the projects/' the director of the Social Agencies Council ob¬ 
served, “but it's Negro. The whites are low down on the scale. 
The Negro has the ability, but he's kept from using it to full ad¬ 
vantage due to discrimination." 

The city also initiated a Homemaking Service, to reach people 
who moved from slums to better housing. “Homemakers" were 
placed in the Dixwell and central relocation offices, in public 
housing projects, Hallman’s Neighborhood Improvement pro¬ 
gram and the Welfare Department. They offered not only 
housekeeping advice, but also instruction in child care, nutrition, 
family budgeting and, if special problems were evident, referred 
families to the proper social agency. 

A STRATEGY EMERGES 

Such efforts all helped. But had there not been several more 
fundamental changes, New Haven might still be applying poul¬ 
tices to new sores which kept erupting, or just be treading water. 

A strategy and the means for meeting comprehensively the 
city's growing social needs began to emerge in 1960, out of the 
separate responsibilities and thinking of two creative sources that 
flourished in the Lee administration. 

Development Administrator Logue was charged with prepara¬ 
tion of the annual capital budget. He kept receiving requests for 
funds to rehabilitate old schools, most of them located in the 
inner core, or to put additions onto buildings that should have 
been torn down. This seemed like throwing good money after 
bad. 

The city's patched-up educational plant was probably even 
older and more neglected than its housing stock, and more in 
need of replacement. Nine buildings still in use were described as 
outmoded in a 1909 report; one of twelve elementary schools 
built before 1900 was about to celebrate its centennial. Since the 
late 1920’s, when the city's tax base and credit had started to col¬ 
lapse, almost nothing had been done to renew the school plant. 
Lee's predecessor ran for office on a platform of better schools 
and higher teachers' salaries, and had ordered a professional sur¬ 
vey which tagged the old schools for replacement. But he had 
acted on only three, one—Winchester—under pressure. Pupils in 
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many schools still studied at broken seats and desks, used out¬ 
door sanitary facilities, studied in dimly lit rooms. Most schools 
lacked equipment or space for modem science and language in¬ 
struction. 

The majority of people in the inner city, whether long-time 
residents or newcomers, had never been education-minded. Many 
had not entered the buildings for decades; some not at all. They 
were as accustomed to the drab old schools as to their shabby 
homes. Some had a sentimental attachment to schools they at¬ 
tended as children. Many sent their youngsters to parochial 
schools. 

Their ideas about recreation facilities were also outmoded. The 
new Conte School in Wooster Square was proposed by the De¬ 
velopment Office, and the community service concept—with a li¬ 
brary branch, a swimming pool to be used evenings by both 
youths and adults, as well as attractive meeting rooms for commit¬ 
tees or social activities—had evolved with relatively little partici¬ 
pation by the renewal committee. (When completed, however, 
the school proved a major drawing card for middle-class fami¬ 
lies.) 

But as standards in education advanced during the postwar 
years, and as subject matter and teaching methods changed in 
wealthier suburbs and required new facilities, the backwardness 
and inflexibility of the old, ill-equipped New Haven school plant 
became more and more of a deficit. 

"'It was obvious as you looked at the city/' Logue observed, 
“that if you were going to be competitive with the suburbs, you 
had to have stable residential neighborhoods, and these could not 
be achieved without a good school system, both physically and 
educationally. But new schools would not be a prudent invest¬ 
ment in neighborhoods which had slum housing and whose 
young families were moving out as they advanced. You had to 
have renewal and new schools together.” 

Thus it seemed that creating the best possible schools would 
vitalize the city's old-fashioned middle-ground neighborhoods— 
where the oldest schools were located—and make these areas at¬ 
tractive for young families. These schools would be not only 
places for children to study, but also centers for their communi¬ 
ties, serving many different people's needs. 
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As always, financing was a problem. All the middle-ground 
neighborhoods required renewal, and eventually all could become 
eligible for Title I aid. With such federal renewal assistance, the 
city could build a modern educational plant in its older areas at 
greatly reduced local costs.* Before a large-scale replacement pro¬ 
gram was undertaken, Logue believed that a fresh evaluation of 
school needs was in order. There had been great population shifts 
since the 1947 survey. Moreover, no building program could be 
forwarded without the cooperation of the New Haven Board of 
Education; new educational techniques and philosophy, as well 
as the larger potential role of the schools in the central city, had 
to be considered. 


BREAKTHROUGH IN THE SCHOOLS 

Fortunately, a slow-burning revolution was beginning to ignite 
within the school board, one which would complement Logue's 
renewal philosophy and provide the springboard for a major new 
local undertaking. 

The schools' physical decay was a visible symptom of the less 
obvious but even more debilitating administrative and profes¬ 
sional decay that had eroded public education in New Haven. 
Lee, during his first year as Mayor, visited every classroom and, as 
ex-officio on the school board, observed its inner workings. 

What he saw shocked him deeply. Not only had previous ad¬ 
ministrations criminally neglected the school plant; they had also 
played politics with the system, with disastrous results. The city's 
1,000 teachers—the largest single body of municipal employees 
—had come to be regarded primarily as voters and opinion- 
makers for the party in power, rather than as molders of young 
minds. Jobs were used as patronage, and appointments controlled 

* In Wooster Square, some $1,400,000 was saved by the city in acquiring 
the built-up six-acre tract for the Conte School: the federal agency absorbed 
almost the entire high cost of clearing the land—which was some $240,000 
an acre—and allowed the city to buy it for re-use value appropriate for a 
modem one-story school at $10,000 an acre. In turn, the new combined 
school-community center itself made up a major part of the local non-cash 
contribution of the total project cost, which the city could split with the 
state. Thus, one local dollar spent on the school earned another dollar from 
the state, and these in turn earned four federal dollars for other neighborhood 
improvements. 
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by the political machines. Promotions to positions of responsibil¬ 
ity in tire school system were made on the basis of party loyalty, 
not ability. 

Appointment to the Board of Education, a prerogative of the 
Mayor’s, was a prestige symbol, not an assignment for hard work. 
Beyond attending board meetings, its conservative members were 
apparently too busy for school affairs. Generally, their decisions 
rubber-stamped recommendations of the Superintendent, who 
built his own empire within the system. Economy was the only 
apparent principle guiding their decisions. Teachers’ salaries, 
ranging from $2,800 to a $5,000 ceiling, were among the lowest in 
the state and hardly calculated to attract able people. 

To compound matters, as young white families migrated to the 
suburbs, citizen pressures for good education weakened. Along 
with the families went good teachers and administrators. Prac¬ 
tically the only exceptions were New Haven’s two remaining 
upper-middle-class neighborhoods, whose parents would not tol¬ 
erate bad teaching. Since they were citywide opinion makers, the 
Board catered to them. Parochial schools absorbed a steadily 
larger number of the city’s predominantly Roman Catholic 
pupils. Other remaining middle-class families, if they could afford 
it, sent their children to the city’s excellent private schools, or 
away to boarding school after the early years. The new migration 
presented a challenge that the system was not even prepared to 
recognize. 

Lee immediately used his powers as Mayor both to rehabilitate 
some of the most neglected schools and to alter the school 
board’s composition. The old system was deeply entrenched, and 
the four-year terms of the seven members of the Board over¬ 
lapped. The Mayor could make only two appointments for sev¬ 
eral years. He selected Yale English professor Maynard Mack and 
Connecticut CIO-AFL Council president Mitchell Sviridoff. 
Both were strong men with high standards and goals for the sys¬ 
tem. But they were still in the minority when in 1955, the major¬ 
ity of the Board decided to award a five-year contract to the in¬ 
cumbent Superintendent. 

The Lee forces did not gain control until November 1960. The 
change was signaled by the Board’s election then of forty-four- 
year-old Sviridoff as its chairman. Sviridoff is one of the remark- 
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able products of the depression years, an intellectual who could 
not afford to attend college but received most of his higher edu¬ 
cation in the challenging labor movement of the 1930's. He made 
his mark early as a union leader. A brilliant organizer, an articu¬ 
late, skilled negotiator and a tireless worker, he organized and 
then became head of the state's largest union at twenty-four and 
of the Connecticut CIO at twenty-seven. As a state mediator, 
Sviridoff was equally popular with management and labor. And 
when the CIO and AFL merged nationally, his leadership in 
Connecticut was the key to a relatively peaceful merging in the 
state of the two bodies, whose head he then became. 

The labor leader was one of Lee's principal backers in 1953, 
and became one of his closest advisors in office. The Mayor, im¬ 
pressed by Sviridoff's unusual abilities and grasp of issues, early 
drafted him into serving the city, as a member of the CAC ex¬ 
ecutive committee and of the school board. Sviridoff recalls, 
“Dick Lee got me, as he did others, excited about New Haven 
and the importance and potential of the city. He started a whole 
chain reaction of new ideas and projects. Equally important, he 
opened doors and let you do things." 

Like Lee, Sviridoff was appalled by the schools. A far-sighted 
labor leader, he was more keenly aware than professional educa¬ 
tors of the new demands placed on public schools by changing 
manpower requirements, and by the deficits of the present urban 
population. “Education is the nerve center of a city," he be¬ 
lieved. “The central city school system must dilute the effect of 
the new migration. But it must also strengthen the college- 
oriented. That's the way to bring back the middle-class—-or to 
create one." 

In many cities, when the programs of two major municipal 
empires such as the school system and urban renewal converge, 
they are apt to clash, waste time and energy, and divide the pub¬ 
lic while they jockey for their respective positions. Fortunately, 
Logue and Sviridoff went forward together. 

Even before becoming president of the school board, Sviridoff 
had used his growing influence in that body to win support in 
1960 for a $40,000 comprehensive study of New Haven's schools 
to be undertaken by Dr. Cyril Sargent, then director of the Har¬ 
vard Graduate School of Education. Significantly, the study was 
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done for the Redevelopment Agency and Board of Education to¬ 
gether. The combined knowledge and plans of both agencies 
were indispensable to this study, the first in the country to fully 
consider school building requirements in the light of a central 
city's new needs. The Development Office could advise Sargent 
on the major land use changes it had scheduled for neighbor¬ 
hoods where schools requiring replacement were located; it could 
tell him about the neighborhoods for which he was planning; 
and, because the agency knew what housing was scheduled for 
renewal areas and was enforcing occupancy standards, it could 
also minimize the typical inner-city situation of both under¬ 
utilized and overcrowded schools. A Citizens' Advisory Commit¬ 
tee was appointed to review the evolving program. 

THE SARGENT PLAN 

“Equalizing educational opportunities for all children" was the 
basic goal enunciated by the Sargent report. Its proposals, which 
included abandoning fourteen old schools and spending $ 20 , 000 ,- 
000 for rebuilding the below-high-school system, also opened 
wide the potential of New Haven's school plant for the commu¬ 
nity at large. 

Sargent proposed that elementary schools go only through 
fourth grade, and be small and close to home. Ten new inter¬ 
mediate, or community schools, would go through eighth grade, 
draw on broader neighborhoods and offer special facilities for sci¬ 
ence, art and foreign language instruction. They would also serve 
as neighborhood centers, similar to the Conte and Winchester 
schools, with meeting rooms for adults, athletic and recreation 
facilities for both school and community use, and classes for vo¬ 
cational and professional improvement for adults. Extra space 
would be provided in these buildings for decentralized city serv¬ 
ices such as health, preventive medicine, social services and oth¬ 
ers required by a neighborhood. Unspoken, but understood, was 
that these schools would be located to increase racial integra¬ 
tion. 

The Sargent report also spelled out the savings, about $7,000,- 
000 , that the city could realize by coordinating the proposed 
school building program with federally assisted neighborhood re- 
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newal. Without this sharing, or without a substantial tax in¬ 
crease, New Haven might not be able to absorb the $20,000,000 
cost in a reasonable time. 

The implications of the Sargent proposal for the future of New 
Haven were so profound that the members of the new Board of 
Education wanted to gain real public understanding. No public 
referendum was required for the $13,000,000 school bond issue, 
but a public hearing was scheduled for the first time in the 
Board's history. 

Between publication of the Sargent report in March and the 
hearing in May of 1961, the Board members conducted an inten¬ 
sive information campaign, talking with some sixty different 
community organizations and an estimated 6,000 people. 

Sviridoff himself took on the Rotary, the Taxpayers' Associa¬ 
tion, and the Manufacturers' Division of the Chamber of Com¬ 
merce. The latter gathering probably marked the first time that 
a New Haven labor leader had sat down to talk with local busi¬ 
nessmen about civic matters. Sviridoff made clear that better 
education was necessary if high school graduates were to be train- 
able for new industrial jobs, and thus won the group's interest in 
the proposal. 

At the public hearing, the manufacturers' spokesman testified 
for the bond issue, bringing out the need to update schools if the 
city wanted to attract competent management and scientific per¬ 
sonnel. A crowd of 1,500 overflowed the auditorium of Hillhouse 
High that evening, and some had to listen to the proceedings 
over loudspeakers in adjoining rooms. A hand vote showed that 
only about fifteen in the entire assemblage opposed the ambi¬ 
tious program. In August, the Board of Aldermen unanimously 
passed the school bond issue. 

The building program broke the educational dam. When peo¬ 
ple started muttering that new schools alone would not improve 
instruction, the Board and city administration were delighted. 
Now, they felt, the public would be receptive to the long overdue 
rise in teachers' pay. Salaries were scheduled to double by 1963, 
making the range of $4,800 to $8,000 competitive with suburban 
systems. These and other significant increases in the school 
budget under the Lee administration (for supplies, books, re- 
pairs, guidance programs, and other across-the-board increases) 
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contributed substantially to a four-mill rise in the local tax rate. 
Better education required greater expenditures—even more than 
the current tax rise would permit, it soon became clear. 

A countrywide search for a new Superintendent began, and a 
task force of teachers and citizen leaders conducted an intensive 
study of curriculum problems and teaching in urban schools. Its 
report displayed a rare candor in recognizing the changed level of 
students attending New Haven schools and the differential needs 
and goals that existed between pupils in different neighborhoods. 
Its recommendations emphasized new programs both to reduce 
educational disparities and to encourage excellence. Another 
citizen-teacher committee studied ways of bringing schools that 
were not to be replaced up to modern physical standards, and a 
consultant was retained by the school board to analyze the sys¬ 
tem's administrative structure. 

But many of the task force's proposals could not be imple¬ 
mented for lack of funds. If the community schools were also to 
be neighborhood centers, as proposed in the Sargent report and 
accepted in principle by the school board, they, too, would re¬ 
quire additional staff. 

That such staffed neighborhood centers were badly needed was 
pointed up by a citywide survey of recreational needs conducted 
by the CAC. It disclosed that leisure time was a problem for 
New Haven's youth and for the elderly. The 6,500 youngsters 
queried expressed a desire for places to get together—for “drop- 
in" centers, better athletic facilities and more after-school cul¬ 
tural activities. The survey also revealed that for the city's older 
people—who formed 11.6 per cent of the population by 1960 
compared to 9.3 at the start of the 1950's—time hung heavy and 
failing health was a problem. 

New resources were needed, and much better use had to be 
made of existing ones. Indeed, those in the city who were analyz¬ 
ing unmet needs compared with current efforts saw that while 
various programs and projects were being carried out under an as¬ 
sortment of public and private auspices, most agencies were view¬ 
ing the same pathologies from different narrow angles and trying 
to meet them with special-purpose programs. A more coordinated 
and comprehensive approach, instead of scattered attacks, was re¬ 
quired. The new community schools could provide bases from 
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which such a coordinated effort could be operated in each neigh¬ 
borhood in a close-to-the-people fashion. 

The Ford Foundation was then trying to interest a number of 
cities in developing new programs for human resources in their 
"gray areas” by offering grants, to be matched locally. New 
Haven, never shy about approaching potential sources of funds, 
had been in touch with the Foundation's Public Affairs Program 
about a leisure-time program, which had not sparked their inter¬ 
est. But the Foundation, impressed by the schools' reorganiza¬ 
tion, did encourage the imaginative and comprehensive new 
course that the city was exploring for its gray areas. 

This interest stimulated the main organizations and sources in 
New Haven that could mount such a concerted effort—the 
Mayor, the Redevelopment Agency, the Board of Education and 
the Community Council (which had been reorganized after two 
decades of dormancy)—to get together—at the administration's 
instigation—and to determine what New Haven needed. The re¬ 
sult, by the spring of 1962, was the structuring and funding of a 
comprehensive human development program to deal with inner- 
city problems. The program was to be carried out jointly by the 
New Plaven public schools and a new local civic agency created 
for this purpose, Community Progress Inc. 

NEW PATTERNS FOR THE 1960’s 

Establishment of Community Progress Inc. promised to let 
New Haven get down to the extra work that central cities of the 
1960's must perform for many of their citizens. It would operate 
in the six crowded inner-city neighborhoods where nearly 80,000 
people—some 60 per cent of the New Haven population- 
lived.* These were also the areas undergoing or slated for feder¬ 
ally aided urban renewal. CPI and the new human development 
program grew out of the city's experience in renewal areas. Offi¬ 
cials recognized more and more that the social fabric of the inner 
city and its physical structure needed strengthening together. For 
where housing problems existed, a host of other social and eco¬ 
nomic needs were generally found and were difficult to meet 

* This was later expanded to seven neighborhoods with 90,000 people, as 
the new population and needs spread. 
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through existing agencies’ programs. The city would have to re¬ 
orient itself and many local institutions to the needs of the 
present population. 

CPI, as the new organization became known, was established 
as temporary and experimental, with an initial three-year budget 
of $5,000,000. Half of this was a grant from the Ford Founda¬ 
tion, the major portion being earmarked for education and oper¬ 
ation of the new community schools. Requisite matching local 
funds were ingeniously pooled, primarily from a variety of sepa¬ 
rate ongoing or potential programs. For example, staff members 
for youth development programs were available in separate agen¬ 
cies, operating in an uncoordinated manner. Funds for research 
into juvenile delinquency were available from the U.S. Depart¬ 
ment of Health, Education and Welfare. The Urban Renewal 
Administration was already paying neighborhood staff workers 
whose functions might be given a broader focus. State employ¬ 
ment staff and retraining funds were available, but not being 
used as effectively as they could be. The New Haven Foundation 
contributed the cash balance of the initial local share. 

Community Progress is best known today as New Haven’s anti¬ 
poverty agency, and it is widely regarded as a national model for 
the community action instrument required under the federal 
Economic Opportunity Act of 1964. During 1965, nearly 1,000 
government officials, anti-poverty leaders from other cities, repre¬ 
sentatives of lay and professional organizations and press mem¬ 
bers visited New Haven to study CPI’s operation. In fact, the 
Ford Foundation’s “gray area” programs turned out to be the 
pilots and proving grounds for much of the subsequent federal 
anti-poverty legislation. In turn, had the new government funds 
not come along, the course of CPI would probably have been 
quite different. 

But Community Progress was conceived as, and is, a great deal 
more than the local instrument to administer and disburse fed¬ 
eral anti-poverty funds. The new agency sees itself as a catalyst 
and coordinator of what might be called “invisible” community 
renewal—both of people and local institutions. From the start, 
CPI’s avowed goal was to “alter the opportunity structure.” It 
wanted, specifically, to overcome the fragmentation and rigidity 
of the many local public and private agencies that were narrow in 
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purpose and problem oriented, and to augment their efforts in re¬ 
lated opportunity programs to be offered in neighborhoods in¬ 
stead of remote downtown offices. 

Jobs, education, housing, use of leisure time and community 
participation—these were the areas of CPFs particular concern. 
It hoped to open opportunities in these fields to inncr-city resi¬ 
dents, and to deal with social problems only as they prevented 
people from taking advantage of the opportunities. Youth was 
CPFs chief concern, education the bridge. The community schools 
were to be the operating base for dealing with local problems, 
for active recreation and leisure-time activities, for citizen organi¬ 
zation meetings, decentralized services and employment pro¬ 
grams, as well. 

Such an ambitious program required several new kinds of staff 
jobs. One was that of neighborhood services director, now known 
as coordinator, who, as a CPI staff person described it, "bridges 
the gap between people with needs and agencies which are sup¬ 
posed to fill them,” Specifically, the coordinator—by 1965 there 
was one in each of the seven neighborhoods—would be responsi¬ 
ble for coordinating social services, encouraging neighborhood or¬ 
ganizations and indigenous leadership. A full-time community 
worker, whose background was similar to the neighborhood, 
would act as a liaison between residents and programs. He or she 
would go out and ring doorbells, give assistance to residents in 
time of trouble, learn their wants and needs, and encourage their 
use of services and facilities. Another new job category was that of 
assistant principal for each community school, a twclve-moii th-a- 
year job. They would be responsible for developing and supervis¬ 
ing the overall program in each of these new kinds of schools, 
which were to be open and staffed year-round, fourteen hours a 
day. 

Governing Community Progress was a nine-man board, headed 
by the president of a local bank. It combined both public and 
private interests. Original members included representatives of 
the Citizens" Action Commission, Yale University, the Greater 
New Haven Community Council, the United Fund, the Rede¬ 
velopment Agency, the Board of Education, plus three appoint¬ 
ees of Mayor Lee, who was not a member himself. 

The board sought out former school board president Mitchell 
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Sviridoff to direct the new program. Less than a year before, 
Sviridoff had left the city and the labor movement to join the 
Agency of International Development, and he was then based in 
Washington. But when asked to return to New Haven to head 
CPI, Sviridoff has recalled, “I couldn’t resist it—all the authority 
and freedom and resources to tackle problems no one has solved, 
and in the city where you grew up.” His right-hand man would 
be Howard Hallman, who, with city officials, civic leaders and 
heads of social agencies, had worked out the blueprint for Com¬ 
munity Progress, and was now named its deputy director. 

CPI started operating in the fall of 1962 . As it put program 
into practice, the organization was and has continued to be prag¬ 
matic and evolutionary, expanding as “gaps in service” are dem¬ 
onstrated and new funds become available, or altering its course 
as original premises prove unsuccessful or impractical. Sviridoff, 
whose zest and exceptional operational and problem-solving skills 
set the tone and pace, borrowed a phrase from union days to de¬ 
scribe CPFs hard-nosed, building-block approach—'planning on 
the shop floor.” 

New Haven's social renewers soon proved themselves as adept 
as its physical ren ewers at new program development and execu¬ 
tion, and at the closely allied, indispensable, but intricate local art 
of "federal grantsmanship.” (One top CPI staff member calls 
this “getting the funds from there to here.”) At the end of CPFs 
first three years, nearly $10,000,000, double the original budget, 
had been expended by or channeled through the new civic 
agency, and various federal funded acts and agencies * were bear¬ 
ing 67 per cent of the cost. By mid- 1965 , the Ford Foundation 
contributed only 17 per cent instead of half—but still a vital 
sum—allowing Community Progress exceptional flexibility in 
new program development. Indeed, the Foundation was suffi¬ 
ciently enthusiastic to renew its grant for another three years 
with $ 2 , 500,000 more. The federal bureaucrats, too, appear to 
like cities that can use their new funds, show results and develop 
new techniques. As a top official of the Office of Economic Op- 

* Labor Department’s Manpower Development and Training; Department 
of Health, Education and Welfare; Juvenile Delinquency Offenses and Con¬ 
trol Act; Economic Opportunity Act; special provisions in the 1962 Housing 
Act. 
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portunity said, “One of the big problems we have ahead is how 
to find or produce more Mike Sviridoffs.” 

By 1965, more than fifty separate programs were under way in 
New Haven as a consequence of CPI efforts. New Haven had 
also been made a regional center for training anti-poverty offi¬ 
cials. Its neighborhood programs encompassed pre-work remedial 
instruction for undereducated or illiterate adults; separate, super¬ 
vised swimming classes for children and mothers; teenage lounges 
in schools, and a teenage “nightclub” with several hundred dues- 
paying members, run for and by adolescents; dental, health and x- 
ray clinics in schools; two store front neighborhood law offices 
providing free legal aid and counsel; four store front employment 
centers; a family-centered, cight-agcncv concerted social services 
program in the Elm Haven housing project; park maintenance 
work by unemployed youth in training, one of a series of em¬ 
ployment-related programs; “Freddy Fixer” clubs involving 300 
young people from ages six to twenty-two in neighborhood fix-up 
projects; block betterment organizations; adult citizen recreation 
committees; Golden Age lounges in community schools. More¬ 
over, as these programs proliferated. Community Progress itself 
became an important local growth industry, employing nearly 
200 people, over half of them from the inner city. 

TO ACHIEVE RELEVANCE 

“Do you know what Community Progress is?” Sviridoff asked a 
freckle-faced teenager on one of his frequent field visits to the 
scattered locales of CPI activities. The boy replied, “It’s like 
what you get from heaven. You've got money, and we don’t.” 

In fact, CPI’s chief power lies in the foundation and govern¬ 
ment funds that it has to dispense. It uses these not only to serve 
inner-city residents directly, but also to encourage meaningful 
change and greater responsiveness on the part of the established 
institutions that are supposed to serve them. The phrase Sviridoff 
used to describe this overall aim is “make the institutions more 
relevant to the needs of our times.” 

One way of achieving this goal is to funnel money or extra CPI- 
paid personnel into institutions or programs. Thus, CPI secured 
funds to pay the salaries of two extra probation officers who 



What Urban Renewal Can and Cannot Do : 527 : 

would be attached to the juvenile court but serve where needed, 
in a field office in the inner city. Similarly, a federal juvenile de¬ 
linquency grant administered by CPI made it possible to place 
two special Youth Board members in the Police Department for 
in-service training. To get employers to modify job requirements 
in order to hire high school dropouts and youth who may have 
had a brush with the law, CPI offers federal on-the-job training 
funds and courses designed cooperatively with the employer by 
CPI manpower specialists, plus a guarantee of the trainee. 

Another tack is to draw personnel from existing institutions 
into the CPI operation. The Connecticut State Employment 
Service has placed nine job interviewers from its central New 
Haven office into CPI’s inner-city employment centers. Organ¬ 
ized labor participates directly in the manpower effort through 
the president of the New Haven Central Labor Council, who 
serves as CPI’s labor specialist. Cooperation between separate 
agencies is encouraged. Full-time liaisons from the Board of Edu¬ 
cation and the State Employment Service serve in CPI’s Man¬ 
power Division. 

Almost all of CPI’s efforts are conducted through or with exist¬ 
ing organizations and agencies, so it must use its “club” as dip¬ 
lomatically and realistically as possible, and win support, sooner 
or later, by performance. 

But what particularly distinguishes New Haven’s operation 
from most anti-poverty efforts, and indeed from most community 
undertakings, is that the various programs are not carried on in 
isolation. CPI has been working to create a network of inner-city 
services which strengthen each other. Tire network concept must 
be achieved in part at top levels in and with various agencies; but 
what makes it operational at the base of the pyramid—for the 
people to be served—arc the neighborhood workers. They are the 
vital links among various Community Progress opportunity pro¬ 
grams, on-going services and inner-city residents. 

Many of these versatile sub-professional workers—there were 
nearly fifty in 1965—grew up in the neighborhood where they 
work, sonic in the rat-infested, cold-water tenements since elimi¬ 
nated by urban renewal. Many know, either by first-hand experi¬ 
ence or association, the rebuffs received because of family back¬ 
ground or skin color in the old public school system or employ- 
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ment apparatus. They speak their neighborhood’s language, and 
ignore the clock and weekends, as does Sviridoff. Like him, they 
are hard-nosed. As one young worker put it, “If we don’t buy a 
program, we won’t sell it.” Another has described himself and his 
co-workers as “the trusted souls” of the neighborhoods. “People 
feel they can talk to us. We aren’t government or welfare.” 

Neighborhood workers do the indispensable job of recruiting 
for different programs, maintaining personal contacts and con¬ 
ducting follow-ups. They stand on street corners, go to homes, 
pool halls, grocery stores—wherever people who can take advan¬ 
tage of CPI programs may be found, or where those who have 
been referred to them might be located. For instance, the schools 
regularly supply a list of dropouts to their neighborhood employ¬ 
ment centers. The workers then go out and contact youngsters in 
order to interest them in various job training, work-study or em¬ 
ployment programs. One result of this cooperative effort during 
the 1964-65 school year was the registration at neighborhood 
employment centers of over 70 per cent of the dropouts. 

Referrals come from many other bodies in the city. The Relo¬ 
cation Office of the Redevelopment Agency regularly sends each 
Neighborhood Coordinator a list of people scheduled to move 
into that area. The workers visit the families, attempt to ascertain 
which programs would be helpful and try to enroll them. When 
they come across problems, the workers also refer people to the 
appropriate agencies. 

A big part of their job is listening to people and, in turn, en¬ 
couraging them. A worker may spend hours at a time and make 
repeated visits in order to persuade one youngster to sign up for a 
work-study program, or one reluctant illiterate adult to join a re¬ 
medial education class. They develop ingenious methods to get 
people involved. One worker organized a weight-lifting club for 
the boys in his neighborhood to give him a chance to talk with 
them about schools and jobs. All workers seem to share the same 
sense of purpose. As one put it: “We give them the opportunity 
treatment.” 

JOBS 

Under Sviridoff, the focus of CPI's “opportunity” strategy be¬ 
came, and has remained, fixed on opening up employment op- 
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portunities for inner-city residents, especially for the young 
Negro male. In 1965, employment programs accounted for 36.7 
per cent of the CPI budget. 

Sviridoff was determined that CPI should be identified in the 
minds of the people it was serving with success and upward mo¬ 
bility, and believed this meant jobs, especially better jobs. State 
job training programs, and the federal Manpower Development 
and Training Act, opened up employment as a major area of ac¬ 
tivity for CPI. But in order to use the new funds effectively, it 
was necessary to overcome what Sviridoff called the “flaws in the 
employment system.” 

Sviridoff and CPI’s top manpower specialist, a former federal 
labor mediator, early took on the employment situation together. 
Their approach admirably illustrates the way CPI can cut across 
old lines and make different needs and various parts of a system, 
in this case the local economy, more relevant to each other. 

Statistics gathered from the Connecticut Department of Labor 
in 1962 revealed a striking disjuncture in the local job scene. 
There were 5,500 unemployed in the area, over half of them 
young, unskilled Negroes; but at the same time 3,500 jobs were 
open. 

Sviridoff looked for ways to wholesale new job openings and 
dramatically open prestige jobs not previously available to non- 
whites, to break through the vicious circle hemming in the young 
Negro from better employment opportunities. He canvassed sev¬ 
eral of the growth industries in the metropolitan New Haven- 
Bridgeport area, major employers and defense contractors like 
United Aircraft and Avco, to learn their manpower problems. 
Demand was not for machine operators—blue-collar jobs requir¬ 
ing long apprenticeship and, with rapidly changing technology, 
promising an uncertain, limited future. Rather the openings were 
in new middle-skill, white-collar technical jobs, occupations re¬ 
quiring no more than a high school education, basic mathematics 
and only three to six months’ training. Further, these positions 
were well paid and would continue to expand even if industrial 
output declined. They would open the way to excellent career 
opportunities and advancement, if followed up at night school. 

Employers, when asked whether they would employ Negroes 
in these jobs, replied: “You find them and train them; we’ll hire 
them.” In fact, they indicated they preferred Negroes. As govern- 
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ment defense contractors, they were then feeling the hot breath 
of the President’s Committee on Employment Oppmtuuilies. 
But New Haven’s Winchester Division of the Olin Mathieson 
Chemical Corporation, not a defense contractor, gave the same 
positive response The company, which had recently centralized 
its national research facilities in New Haven, had a number of 
possible openings, Olin and Aveo agreed to participate in three 
federally financed programs involving fifty trainees. 

Commumtv Progress began a pattern of ad hoc working conn 
mittees with employers. The company provided job descriptions; 
CPI, working with the company, then developed tests to suit 
particular openings. (In the process a major reason for the State 
Employment Services locating so few candidates among the un¬ 
employed was discovered: many of its evaluation tests were ir¬ 
relevant.) CPFs neighborhood staff recruited inner cits candi¬ 
dates. 

The companies selected seventy-one recruits who passed the 
new tests with high marks, and soon cooperative eight week 
training programs were started at Hillhouse High School and the 
Eli Whitney Regional Technical School. Two months later, 
eleven trainees for industrial x ray technical jobs began weak at 
Avco, with salaries of approximately $UH) a week, Tluee of these 
trainees had been dropouts; five were Negro; two were former 
welfare clients. All had been unemployed. 

Subsequently, CPI held such meetings with over a dozen 
major employers in the area—industry, retail, public utilities, col¬ 
leges and the University and service trades; training programs 
with job commitments were worked out with eat h, A Mrnir's 
Working Committee on Employment, which draws together top 
representatives in the employment system, had already been set 
up, and it has continued to act as the top level committee tor all 
manpower programs. 

CPFs Manpower Division, which was seventy strong, by late 
1965, devotes much of its time to digging out and identity mg job 
opportunities, and then obtaining the necessary prelimman com¬ 
mitments from employers. More and more these opportunities 
arc now found among small manufacturing and service concerns 
—25 per cent of them companies employing ten people* or less, 
21 per cent with eleven to twenty five employees - whose skilled 
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help is being siphoned off by higher-paying major employers in 
the area. Small firms lack money for training and are usually glad 
to undertake individual programs hand-crafted and supervised by 
CPI, with trainees basic salaries paid by federal manpower 
funds, even though their hiring criteria must commonly be modi¬ 
fied. In fact, the new government-assisted training programs help 
New Haven’s smaller firms to compete for labor in a tight 
market, and to grow while they help inner-city residents. A 1965 
survey showed that 82 per cent of the employers with whom CPI 
placed individuals spoke well of them; many have come back for 
more. 

The benefits from such on-the-job training opportunities won 
early grass-roots support for CPI. At first neighborhood workers 
found that the new agency’s efforts were viewed with suspicion 
and mistrust. But after residents saw tangible results, such as un¬ 
employed “hopeless” boys who were trained by and found jobs 
through CPI, they would defend CPI against critics at neighbor¬ 
hood meetings. Experience has also shown that the manpower 
programs serve as an opening wedge to interest residents in other 
activities involving citizen participation. 


PREPARING FOR WORK 

Equally important, the employment setup has made clear that 
CPI is not “the Great White Father.” A candidate must extend 
himself, complete a course and do well in order to get a job. 

Initially, every job applicant has to go through ‘the process” 
at a neighborhood employment center. These cheerfully deco¬ 
rated, store-front offices bring the state employment machinery 
close to the people, add to it special counseling and ability-testing 
services, and demonstrate CPI’s special style of “warm bureauc¬ 
racy.” 

An applicant talks first with a neighborhood worker, perhaps 
one who has recruited him out in the neighborhood. The worker 
prepares him for the process, explaining the chain of steps he 
must go through, and assures him of the center’s interest in his 
getting a good job. The worker also learns something about the 
candidate’s background and work history. If temporary unem- 
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ployment is the only problem, the candidate next talks with the 
State Employment Service placement interviewer. 

But for many, such as school dropouts, who lack work experi¬ 
ence, the next step will be to talk with a vocational counselor 
who is part of the employment center. Then the placement in¬ 
terviewer discusses with him what jobs are available and tries to 
evaluate how the applicant might fit into th 5 job market. Then 
the candidate goes back to the vocational counselor, who has 
gathered information from his schools, sometimes the police and 
previous employers, with the help of the neighborhood worker. 
The counselor now prepares the candidate for the two-hour gen¬ 
eral aptitude test which is given by CPFs testing specialist on an¬ 
other day. This preparation is particularly important because 
many applicants are terrified of tests, having had less than suc¬ 
cessful experiences with them in school. 

When these steps are completed and the aptitude test is 
scored, the staff that has processed the applicant holds a disposi¬ 
tion conference to discuss what the candidate is ready for; this 
may vary from direct job placement to a combination education- 
job training program. The vocational counselor discusses the 
choices with the candidate, and helps prepare him for a job inter¬ 
view-even telling him what to wear, how to look, and how to fill 
out an application blank. Commonly, the worker follows this up 
to make sure he goes to the interview and to learn whether the 
applicant was successful. There are not nearly enough jobs or 
training opportunities for all candidates, however, and it is not 
always easy to fit candidates into the available openings. What¬ 
ever the disposition, each applicant is followed up at three-month 
intervals and is assured that if he loses his job he can come back 
for reevaluation and eventual placement. 

The neighborhood workers view themselves as the advocates of 
the recruits. But even the professionals regard each candidate in 
CPFs employee-oriented program as an individual, not as a num¬ 
ber or case to be fitted into a job slot, or rejected. Emphasis is on 
bringing the candidate up to his full potential, even if he is al¬ 
ready employed. Here, as elsewhere in CPI, concern for people as 
people is believed to have the single greatest impact. 

CPFs job programs proliferated. It became apparent that 
many inner-city youths were not ready even for on-the-job train- 
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ing. Either they were too young or, if old enough, lacked not only 
work experience but also essential work attitudes. Many were fur¬ 
ther handicapped by emotional problems and poor relationships 
with adult authority figures. Before they could acquire market¬ 
able skills, they needed preparation for employment itself: work 
experience under closer supervision than was provided in existing 
government-assisted,,training programs. They had to learn to be 
punctual, to take orders, to take responsibility for carrying out an 
assignment and to apply themselves. 

A pilot work crew program for such youth was tried out in the 
summer of 1963, financed by the New Haven Foundation. The 
experiment proved so successful—30 per cent went on to regular 
jobs or training programs; 33 per cent back to school that CPI 
determined to make the program permanent. Sviridoff was able 
to convince the Labor Department’s Office of Manpower Train¬ 
ing that this kind of pre-vocational training should be eligible for 
government assistance, and by mid-1965, eighteen work crews 
were in operation, with federal support. 

Crews of five to eight boys or girls, receiving a $20-a-week sal¬ 
ary, work four hours a day during the week, for various under¬ 
manned city agencies such as hospitals and the parks department, 
for four- to six-month periods. A work crew foreman, another sub¬ 
professional job category invented by CPI, supervises the young¬ 
sters and gives them special individual counseling and guidance 
sessions. For many boys on the crews, these foremen serve an 
extra basic function; they provide the missing father image- 
manly, tough, but understanding and helpful. '“Graduates” of 
the crews may move up to on-the-job training programs and from 
there to permanent employment. In CPI’s manpower program 
job applicants often move up through several programs, as in this 
case. 

But many out-of-school youths have no desire to prepare for 
work, having seen little around them but obstacles and failure. 
Neighborhood workers must often spend a great deal of time en¬ 
couraging and persuading them to join a work crew. Some work 
crew candidates are discouraged by the fact that basic remedial 
education is a regular part of the program. Although the courses 
are tailored to the age and needs of each crew member, and no 
grades or homework are involved, many are antagonistic to re- 
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turning to school, where they have experienced frustration and 
failure. 

But attitudes change here, too. Seeing a teacher who wants to 
help them, finding that they are not stupid, some work crew 
members have even requested homework. The educational com¬ 
ponent has proved so successful that the original four and a half 
hours a week of classes were increased to eight. A subsequent 
elaboration of this program has involved informal meetings of 
work crew foreman and supervisors with the youngsters’ parents. 
The adults have been very receptive. 

For more advanced youth, an intermediate work crew program 
was established later, allowing them to work without direct su¬ 
pervision by a foreman. Neighborhood Youth Corps funds from 
the Office of Economic Opportunity finance this program. In the 
summer of 1965, NYC funds supported special work crews for 
high school students identified as potential dropouts. A follow-up 
of the enrollees in the late fall showed no significant change in 
their school attendance, which suggests that the program played 
a significant role in preventing their premature withdrawal from 
school. George Bannett, CPI’s director of manpower, observed, 
“Our manpower programs don’t tell them to go back to school, 
but by showing the importance of education to work, they often 
have the same effect.” 

At the Skill Center, set up in a converted warehouse in the fall 
of 1965, unemployed adults can upgrade their basic education, 
advance to skill training and then to jobs. 


SCHOOLS 

Education, child development and community schools to¬ 
gether, use the giant share of CPI’s current budget—36 6 per 
cent, up from 23.5 per cent in 1965, thanks to the new state and 
federal funds for children in poverty areas. 
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dropouts; six-week summer school; curriculum assistants to pro¬ 
vide special assistance and instruction for regular teacher, ° 
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But in education as elsewhere in CPI, it is difficult to draw the 
line where one program stops and another begins-and this i! 
basic to its approach. Sviridoff has pointed out that CPI does no 
dis mgmsh between the classroom and after-school actives 
Rather, the whole day is the school day,” and neighborhood 
services are an integral part of a neighborhood’s basic educational 
experience. dl 

The Board of Education in 1962 announced a new policy: that 
the school buildings should be readily available to the whole 
community as agencies to strengthen citizen activities and com- 
mumly life. Further, New Haven’s Board of Finance appropri¬ 
ated funds for the extra custodial and maintenance services 
needed to operate the public schools for community use on the 
new fourteen-hour-a-day, year-round basis. 

“People support what they understand and appreciate” noted 
Lawrence Paquin, who in 1962 became Superintendent of 
Schools. Why should they spend millions on buildings that 
close down at three in the afternoon, on Saturdays and in the 
summer, especially in a city like New Haven where there is such 
need for recreation, services and adult programs?” 

School principals regard the new relationship between schools 
and ramilies m the immediate community, as a result of CPFs 
many school-based adult and student activities, as a major contri¬ 
bution to youngsters’ educability. 

One of the big ideas behind the community school is to try to 
reach kids who don’t like school, itself, in other ways,” Gerald 
Barbaresi, pnncipal of the Conte Community School com¬ 
mented. “To do this, we need to reach the whole family. If 
they understand what we’re trying to do, if they see the schools 
as a key to a better life, they will encourage their youngsters to 
study harder/' 

Many parents had poor experiences in school themselves, and 
are reluctant to come there. Even if they want their children to 
learn, often they don't know how to help them or are afraid of 
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appearing ignorant by asking questions. "A very important part 
of our job is to get them to know we're human/' Barbaresi be¬ 
lieves. The open-door policy of the community schools and after¬ 
noon and evening activities make it possible to reach parents not 
only on conference days or when their children have misbehaved. 
Conte's principal likes to have the mothers come in and out for 
any reason, even just to wheel a baby carriage through the 
grounds. “It's not enough to have a big beautiful building. 
Someone has to do a lot of work to get people into the schools." 
The CPI neighborhood services staff, or “team" (the neighbor¬ 
hood services coordinator, the assistant principal, a group work 
supervisor, a recreation supervisor and neighborhood workers) 
which is attached to each community school does this job. They 
provide after-school activities for youth, furnish services for 
adults and families at schools, ranging from dental clinics to 
meeting rooms, and go out in the neighborhoods to recruit. The 
knowledge they gain of children's homes assists the teaching staff 
in planning the best kind of educational programs for the 
pupils. 


A new category of neighborhood worker was created in 1965 to 
help school principals reach homes more directly. The school- 
community relations workers (first one was assigned to each of 
the seven community schools, but with new state funds, they 
have increased to twenty-eight, including elementary schools) are 
women who live in the school neighborhood, are known to the 
people and have been active in community affairs. They visit the 
homes of children with disciplinary, attendance or other school 
problems, and try to alleviate the family situations that may be 
responsible. (One family was found to have no food.) They are 
able to judge what families need and they inform families of serv¬ 
ices available in schools and elsewhere. 


A number of neighborhood services are located outside the 
schools. Head Start classes, for instance, have spilled over into 
many kinds of inner-city locations. Schools lack the space, and 
these classes should be within easy walking distance of homes 
Employment services are not based in schools, partly due to the 
shortage of space, but also because so many of the unemployed 
is 1 e sc ool. But all the services offered in a neighborhood arc 
tied together by the coordinator, who works closely with the 
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community school’s assistant principal and with the manpower 
division. r 

Activities offered or stimulated by CPI’s neighborhood teams 
have caused new life to spring up, even in the most ancient 
school structures. One outstanding example is the Prince com¬ 
munity school, a building long overdue for replacement, but 
which has been rehabilitated for temporary extended use. 

The Prince neighborhood is probably New Haven’s toughest 
and dreariest today, and is scheduled for urban renewal. Before 
CPI, people were afraid to go out on the streets at night, and the 
school offered no services or programs. The principal \vas over¬ 
whelmed by neighborhood problems that adversely affected class¬ 
room work. He was often blamed for such troubles as youth 
fights in the streets. But he lacked help to prevent their outbreak, 
and the Youth Board was in the neighborhood practically every 
other day to break up fights. 

Now the CPI team, led by an exceptionally able coordinator, 
relieves the principal by reducing many of these former problems. 
Evenings, the Prince School is brightly lit and full of activity, 
with youngsters and adults participating in programs that range 
from the individual tutoring of elementary school pupils by vol¬ 
unteers, to professionally supervised basketball for teenagers and 
adult literacy classes. Neighborhood people no longer regard the 
streets as unsafe after dark. They flock to the Prince School ea¬ 
gerly. In fact, the pedestrian traffic created by activities at the 
school has made the streets more safe. Juvenile disturbances de¬ 
creased so markedly during 1965 that Youth Board visits dropped 
to one every other week. 

The community school teams also cool off the “long hot sum¬ 
mer” for New Haven children. Outings to the beach and nearby 
places of special interest, an overnight sleep-out in the Conte 
School courtyard, resident-supervised camping trips and even 
summer school, keep thousands busy. 

But what are the payoffs for students from the new classroom 
methods and programs? This matter is neither discussed nor doc¬ 
umented in the extensive illustrated annual reports published by 
Community Progress. Elizabeth Wright, director of curriculum 
for the New Haven public schools, states, “We do not have 
measurable changes. We feel the things we are doing are good— 
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reducing the pupil-to-teacher ratio in remedial reading, and that 
the students benefit from more individual attention. But the 
children measure exactly the same as before, and no one knows 
why. This is one of the stickiest parts of the program." 

Mrs. Wright, who came to New Haven's schools from sub¬ 
urban Scarsdale two years ago, thinks she has some clues, how¬ 
ever. “If you have twenty-five in the class instead of thirty-five, 
and you have the same teachers, with the same attitudes, teaching 
the same old things, you get nothing different. We're trying to 
find new recipes because our experience shows that none of the 
old ones work/' 

Relevance of curriculum content is the key, she believes. She 
has designed some new classroom materials, and is introducing 
others, such as the Bank Street readers, which are urban cen¬ 
tered, and present the information to be learned against a multi¬ 
ethnic background and typical scenes of the inner city. Blow-ups 
of city scenes, “urban prints," can be used in all classes. In first- 
grade, it can be used to stimulate children to talk in their own 
vocabulary about what they are familiar with and what interests 
them; and in twelfth grade, as a background for the discussions of 
contemporary issues. “Using the old materials of Dick and Jane 
and suburban scenes is like portraying a bi-plane instead of a jet," 
Mrs. Wright comments. “Retraining teachers is equally impor¬ 
tant. But we can't tell the results for a long time." 

An outsider is prone to assume, erroneously, that the new 
school board and new programs caused immediate and sweeping 
changes throughout the system. But in spite of new programs, 
most classes are still far too large, and the reform was just a start. 
The public schools have the largest body of tenure-employed 
people in the city, and continual efforts must be made by such 
key officials as Mrs. Wright to change ingrained attitudes, 
broaden outlooks and win acceptance of new materials. 

Each school principal also has enormous autonomy in ordering 
books and materials. There are showcase principals of the “new" 
school system, such as the Conte School's Gerald Barbarcsi. But 
many others hold out against new materials or CPI-stimulated 
efforts to meet with powerless parent bodies, and must be indi¬ 
vidually sold. 

“First you have to change attitudes," Mrs. Wright believes. 
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One productive effort in the summer of 1966 was an institute fi¬ 
nanced by the U.S. Office of Education and attended by 110 
New Haven teachers. I hey were taught how to use new mate¬ 
rials, and for one week, inner-city neighborhood representatives 
joined^ with the institute to let teachers know what parents really 
want. through CPI or on her own, Mrs. Wright also encourages 
parents to write to or talk to the principals, requesting use of the 
new teaching materials in their children’s schools. She also pro¬ 
motes her urban prints in largely white school districts and in 
New Haven's suburbs. 

SIGNS OF SUCCESS 

Four years arc too short a time to judge how well CPI is 
achieving its major goals. 'These, as expressed by Sviridoff, are: 

to make people self-sufficient and tie them into opportunity 
programs; [and] to make local institutions more relevant to the 
needs of our times. Whether the community at large assumes 
responsibility for what CPI has begun may be the ultimate test, 
and this will not be known for years. 

1 here are, nonetheless, many signs of success. Among those 
that are statistically measurable are the number of people who 
have participated in and benefited from CPI opportunity pro¬ 
grams. Tor example, pre kindergarten classes, held year-round, 
have long waiting lists—even though mothers are required to at¬ 
tend meetings each week to discuss their chikFs development 
with the teachers, and also to learn more about nutrition, home 
management and child behavior. By the end of June 1965, six¬ 
teen pre kindergarten centers were serving 480 three- and four- 
yea no Id children. ( 1 here were 1,800 children in low-income fam¬ 
ilies in this age range.) Another 620 had already graduated. 
These children became more confident and educablc, as attested 
by their kindergarten teachers, and even measured by tests. But it 
is discouraging to see the enormous improvements disappear by 
second grade. As Mrs. Wright points out, “In Head Start, the 
children have all that money can buy—a teacher, a teacher's aide 
and a parent aide. The classes are reduced to fifteen. In kinder¬ 
garten, there are no extra funds, only one teacher for a class of 
thirty, and they come up against so much of the old program and 
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institution/' Still, New Haven has taken an important step in try¬ 
ing to maintain longer-run gains by continuing counseling of the 
parents of “Head Start" children through third grade. 

Further up the ladder, the increased attendance at summer 
school of pupils from second grade up is remarkable. In 1965, 
there were 2,500, compared to 1,864 in 1964—-all attending vol¬ 
untarily, and 5,510 youngsters applied for the summer of 1966. 
Special tutoring was also being given to 150 children by Yale stu¬ 
dents. Another 1,500 teenagers worked in paying community jobs 
in 1965, and thousands enjoyed the various new recreation pro¬ 
grams. 

A large number of youths and adults have been processed 
through the neighborhood employment centers since the decen¬ 
tralized manpower program began in October 1963. By Septem- 
ber 1965, they numbered 6,502. Over 93 per cent of them were 
unemployed when they came to the centers, and over 46 per cent 
were referred by their friends. Thirty-two per cent were under 
twenty years old. 

Of the total, 1,550 were placed on jobs directly; 518 went into 
on-the-job training; 525 to basic work crews and another 116 into 
the new intermediate crews; 65 work crew graduates were ap¬ 
proved for the Job Corps; 359 were receiving institutional skill 
training; and 340 had graduated from this program. At the new 
Skill Center, 170 adults were enrolled in combined basic educa¬ 
tion-vocation oriented programs during 1965. Of the remaining 
applicants who were not placed on a job or into a CPI program, 
about one half found jobs on their own. 

The Connecticut State Employment Service found that the 
neighborhood employment centers helped it to reach more peo¬ 
ple and place more in jobs. A survey of a sample of those placed 
revealed that 80 per cent stayed employed. Significantly, another 
survey undertaken in the fall of 1965 showed that those trained 
or placed by CPI were receiving average weekly wages 25 per cent 
higher than they had ever received during their working career. 

The volume of CPI job candidates has not dropped. CPI's 
Manpower Director George Bannett commented, “The job va¬ 
cancy rate is meaningless for the inner city. There is no true 
measure of unemployment there. Many people say they are not 
looking for employment if they do not see the opportunity for 
jobs or feel themselves unemployable/' 
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Community Progress was dealing more and more with the 
hard-core cases, such as adults who could not read or write and 
many who were not measured in the unemployment statistics. In 
order to determine actual job needs in the inner city, the Man¬ 
power Division was planning to conduct a door-to-door survey. 

A significant measure of success is the more active participa¬ 
tion of adults in community activities. Some are showing consid¬ 
erable initiative in developing programs and agendas for local 
community improvement and action. 

Before CPI, for example, resident participation in the Scran¬ 
ton area had been extremely low. This neighborhood, now com¬ 
prised largely of Negroes and scheduled for renewal, had many 
unmet needs. CPI helped eight members of the Scranton School 
PTA organize a community action committee in October 1964. 
The group, with expanded membership, charted an attack on 
neighborhood problems through self-help activities and a pro¬ 
gram to correct long-overlooked school problems. The group dis¬ 
cussed their grievances and goals at separate conferences with 
Board of Education officials, the Police Chief, the Mayor and the 
Governor of Connecticut. They won substantial improvements 
in the school, new recreational programs and increased police 
sendees. In January 1965 over 200 neighborhood people turned 
out to meet the Mayor—the largest gathering in the Scranton 
area in a generation. Later that year, when the state legislature 
was considering new educational aid to disadvantaged children, 
164 inner-city residents went to Hartford, and representatives tes¬ 
tified in favor of aid to help their children. Only three had been 
to Hartford before. 

In the Hill, which is experiencing a heavy outmigration of 
white families and increase in Negroes, mothers conducted a 
neighborhood survey to learn what kind of adult programs were 
desired at the Prince School. One request was that a course in 
Negro history be given at this integrated school. Serving on the 
Hill’s recreation committee gave many white people their first 
real opportunity to work with Negroes on matters of common 
community concern.* The committee chose a dynamic young 
Negro to represent them at a meeting with city officials. 

The “greatest successes” in New Haven’s education program 
have come from adult activities at the community schools, curric- 

* The area's original renewal council was not integrated. 
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ulum director Elizabeth Wright believes. "People who were 
powerless before are now trying to improve their schools. And 
the big thing is that curricular changes are being made on the 
basis of what they say they want/' Subjects are even being taught 
in both Spanish and English in four schools (seventeen teachers 
were given Spanish instruction in order to do so). Puerto Rican 
parents did not want their children to be ignorant when they 
went back to the islands, or to be second-class citizens here. 

The advanced curriculum in some schools has also fostered 
voluntary integration. White families living in the Florence Vir¬ 
tue Houses in Dixwell changed their minds about enrolling chil¬ 
dren in private schools after they saw the challenging educational 
program offered at the handsome new Grant elementary school, 
which is set in the middle of the housing development. 

A noteworthy by-product is the large number of volunteer 
workers from beyond the inner city. They undertake many neces¬ 
sary jobs, from tutoring in the evenings to taking children on 
field trips. In 1965, such volunteers numbered almost 1,250, 
which comprised half the total staff from CPI and other city 
agencies carrying out programs. A local factory owner made his 
company's premises available to CPI for adult literacy classes to 
upgrade his undereducated employees. 

Ten local and state public agencies and fifteen private agencies 
are involved in the CPI-stimulated community effort, and many 
groups are reorganizing along CPI lines. The visiting nurses de¬ 
centralized their services on the basis of community schools, and 
the city's Recreation Department placed a full-time supervisor in 
each of these schools. While the districting of many organiza¬ 
tions is not contiguous with CPI's neighborhood centers, some 
go part of the way. The Family Services Society detached workers 
to the Hill district. The Department of Libraries proceeded on 
its own to set up a branch in an empty grocery store in one un¬ 
served inner-city neighborhood; it even provided a room in the 
back where youngsters could sit and talk. This sort of institu¬ 
tional response particularly pleased Sviridoff. “It shows the head 
librarian is getting infected with the idea." (The Office of Eco¬ 
nomic Opportunity gave funds to staff three more libraries.) Also 
as a result the Police Department instituted a course in human 
relations for its trainees. Another step of particular consequence 
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was the appropriation by the city, in 1965, of some $300,000 to 
finance special school programs originally supported by CPI. 

Not all agencies in the city have been amenable. Some groups 
are apprehensive, or even hostile to change, and see the new pro¬ 
grams as a threat. I'he neighborhood law offices were delayed for 
two years by opposition from the local bar association. Appar¬ 
ently, private practitioners feared they would lose business as a 
result of this new program (pioneered in New Haven with Ford 
Foundation funds and subsequently taken up by the Office of 
Economic Opportunity), as free legal services were to be pro¬ 
vided for the poor. Also, while heads of agencies or boards may 
be cooperative, lower-echelon staff people, such as the school¬ 
teachers, tend to resist change. But CPI believes that the many 
supplementary programs are changing teachers’ old negative atti¬ 
tudes, and as assistant principals in community schools arc pro¬ 
moted to principals, the changed attitudes percolate down the 
line even faster. 

A new “atmosphere of hope” reported by neighborhood work¬ 
ers in the inner city might be classified as one of the intangible 
signs of success. But the city’s Redevelopment Agency, a close 
partner of CPI, translates this into more concrete terms. Several 
key spokesmen for the agency credit the new activities, the grow¬ 
ing opportunities, and the greater communication resulting in 
neighborhoods, as important accelerating influences in home re¬ 
habilitation, and in helping neighborhood people to understand 
urban renewal. 

'lhc agency’s Executive Director for Operations, Charles Shan¬ 
non, who served as project director for the Dixwcll area during 
the first few years of renewal, observed late in 1965: “CPI is im¬ 
proving their whole outlook on life. It offers them lots more 
services day care centers, health services, employment, tutoring, 
the Skills Center and Job Corps. And the kids know they have a 
chance for a job if they stay in school.’’ 

Mayor Lee views the stepped-up organization activities, the 
full-time, paid indigenous workers and staffed community schools 
as offering one of the best guarantees that high physical standards 
will be maintained in renewal neighborhoods after official activi¬ 
ties are completed. (Indeed, the need for paid staff to keep the 
citizens committee going even in Wooster Square was evident 
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after Father Cavicchi left.) Lee hopes that citizen-initiated com¬ 
munication with City Hall will continue, and that there will be 
more active citizen involvement in local government instead of 
the former apathy or distrust 


SOME QUESTIONS AND CRITICISMS 

One important and informed observer from outside New 
Haven has suggested that Community Progress did not start early 
enough to plan programs with the people and develop the talents 
in neighborhoods. He feels that CPI has been authoritarian and 
has been imposed on the people from the top. "If you pull Mike 
[Sviridoff] out, nothing is there, because the people haven't 
been utilized enough/' 

A Residents' Advisory Committee to CPI, with three repre¬ 
sentatives elected from each of the seven inner-city neighbor¬ 
hoods, was not created until the fall of 1965, and only then were 
neighborhood representatives elected to the Board of Commu¬ 
nity Progress. More recently, these representatives were given the 
additional responsibility of conducting "town meetings" to let 
people speak out. 

"The hardest job," according to Sviridoff, 'is to effect perma¬ 
nent institutional change that will count in the long run and 
keep institutions responsive to changing needs. If not, we could 
just as well have handed out cash." How effective is participation 
by the poor in program planning? This question concerns many 
who are currently re-evaluating the still-young community efforts 
to fight poverty. 

Do pressures from the needy induce meaningful institutional 
response and social progress? Or is the CPI combination of clout, 
diplomacy and neighborhood-centered resident activities more 
effective? And what approach most benefits those in the inner 
city who are directly affected? In other cities, where "maximum 
feasible participation" of the poor was sought, as called for in the 
original Economic Opportunity Act, results commonly have been 
disappointing. Much time and effort on the part of professional 
workers is required; first, to help the poor and uneducated organ¬ 
ize into groups that have continuity and cohesion, and then to 
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encourage them to speak up and learn the techniques of group 
action. 

It seems doubtful that the top-level inter-agency cooperation 
and response in New Ilavcn could have been accomplished by a 
less sophisticated strategy than that of Community Progress, sup¬ 
ported by Lee. But hmv long will it last? And has change perhaps 
been too managed, too lacking in controversy here, as in other 
facets of New Haven’s renewal? Docs not a certain amount of 
conflict, of fighting the establishment, also contribute to long¬ 
term individual growth and group effectiveness? Still, the rising 
indigenous leadership in the inner city—both people in CPI and 
Redevelopment Agency staff jobs, and residents who are starting 
to speak out and develop prograins-appears to be a promising 
sign for the future of the “new” New Haven. 

Community Progress might also be criticized for starting with 
the “easy” problems, instead of the hard-core cases, and for being 
too concerned with its public image. But choices must be made, 
and Sviridoff deliberately decided on a strategy of demonstrable 
success; he chose to concentrate particularly on opening oppor¬ 
tunities for the young Negro male, and in this it made great 
strides. 

The strategy of success led to CPI’s major weakness—in the 
field of housing. Originally this was to be one of the major action 
areas, along with jobs and education. But it was difficult to find 
private dwelling units to lease for large, low-income families 
under New Haven’s rent certificate demonstration project. And it 
was awkward when the Fcdnal Housing Administration insuring 
office turned down inner city applicants for government mort¬ 
gage insurance without an explanation. Not wanting its clientele 
“to sec us as an instrument of their frustration,” CPI turned 
these jobs back to the Redevelopment Agency and Public Hous¬ 
ing Authority. 

It also seems that any “solution” creates new problems. Tire 
Conte Community School, for example, experienced the di¬ 
lemma of integration of after school activities. One quarter of the 
community school’s pupils are Negro, and many live in the Far- 
num Court low income housing project. But the predominantly 
Italian adult population of Wooster Square assumed squatters’ 
rights in the Senior Citizens’ lounge. On the other hand, Conte’s 
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teenage lounge was used almost exclusively by Negro youngsters, 
and it was difficult to attract whites. Was integration of leisure- 

time activities a responsibility of the CPI team at community 
schools? They have let that question ride. 


WHERE IS THE STAYING POWER? 

New Haven today is an infinitely better, more viable and more 
livable city than it was a dozen years ago, and it continues to set 
patterns for other old built-up cities in its planning, its programs 
and its approach to a wide range of inherited and eineigtug prob¬ 
lems. 

But mostly, New Haven has been doing remedial homework 
—catching up with a half century of decline, and rebuilding, 
where possible, in terms of modem standards anti technology and 
new human needs. When its renewal is finished. New Haven 
should once again be the regional distribution and retail center 
—and for a larger radius. But even with redevelopment, retail 
sales in the central business district have not yet reached the high 
of the late 1940’s before the postwar subutban migration. Many 
factory jobs will have been saved, local manufactuuns and whole- 
salers rehoused, and some jobs, as at MacyN added, compensat¬ 
ing in part for those lost since the I920\s. The worst shuns will lie 
gone; old houses will be rehabilitated for extended Ufe and own¬ 
ers' pride; some handsome new public facilities and housing built; 
the tax base will be stronger.* 

There remains considerable question, lumvvei. whether com¬ 
prehensive renewal and aggressive administrative and elected 
leadership can alter the basic style and character of the city. Have 
these insured urban vitality? Almost everything of consequence 
that has taken place in New Haven in the past dozen vents has 
been stimulated, put together and forwarded from City Hall, 
either directly or indirectly. Will someone keep New Haven 
moving when Lee is no longer Mayor? Or will the city ride along 
on recent improvements until it sinks once more into decay and 

* The loss of land values for the new highways has nut bmi balanced off 
against increased values in redevelopment atca.%. * 
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another Lee steps forward? Improvement is not static; steps must 
continually be taken just to keep a city abreast of the times. 

The New Haven business community has shown little initia¬ 
tive. Most of its leaders have had to be dragged into the second 
half of the twentieth century. New Haven has no privately sup¬ 
ported development corporation of the kind other cities find nec¬ 
essary to compete for growth. Aside from Olin Mathieson’s re¬ 
search consolidation and the Rockefeller Foundation Virus Lab¬ 
oratories, which moved from New York to the Grace-New Haven 
Hospital and Yale Medical School complex. New Haven has not 
been able to attract—though the administration has tried—new 
research and development laboratories or growth industries. 

Some New Haven redevelopment officials have maintained 
that the Church Street project proves that a city does not require 
the support and active involvement of its business community in 
renewal as long as City Hall shows such enterprise. Were it not 
for the general vitality of the metropolitan area, and for Roger 
Stevens, things might look quite different inside New Haven 
proper. 

Most of the local politicians, are also behind the times. As one 
close observer put it: “They were all poor and pulled themselves 
up by the boot straps. They don’t understand what Lee and his 
bright young men are doing.” And Lee has no apparent succes¬ 
sor. 

Where are the accelerators to gear New Haven into the future 
as current economic functions fade? Will capable younger people 
continue to leave such small old cities for suburban homes or for 
opportunities in the great metropolitan centers? There has been 
an enormous attrition of top talents in New Haven’s physical and 
social renewal programs, and few of the people mentioned in this 
study are still there. 

That a man of Lee’s ability should have stepped forward in a 
city of New Haven’s size and been able to attract such excep¬ 
tional talent and major outside investors is, in many ways, a for¬ 
tunate accident that probably would not have occurred without 
the University. Had it not been for Yale, Stevens would never 
have looked at New Haven, and even with the University, he has 
often regretted since that he did. 

Yale s position in the New Haven story is ambiguous. Al- 
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though it makes the city much more than a tired old New Eng¬ 
land manufacturing town—one attractive to people with intellec¬ 
tual interests and creative talents, and is the second largest 
employer in the city,* Yale has not really contributed its rich re¬ 
sources and leadership to the community in proportion to its 
ability and importance. While hundreds of students have tutored 
in poverty areas, the faculty and various University departments 
have done little, and the president is regarded with suspicion by 
the “little people” of New Haven if he tries to use his or the 
University’s prestige. There is also the practical problem that 
every time Yale grows—and it has grown handsomely in recent 
years—the city’s taxable real estate shrinks. 

THE REAL ART OF FEDERAL 
GRANTSMANSHIP 

Is the New Haven experience reproducible? As cities grow, 
problems seem to increase not mathematically but geometrically, 
and they are compounded by the remoteness of City Hall and 
the inertia of sheer mass. Can you wholesale in a city of 8,000- 
000 what you can retail in one of only 150,000? 

In the past, some New York City officials dismissed New 
Haven’s widely heralded renewal achievements as irrelevant for 
big cities. All of New Haven’s 152,000 residents could fit into just 
one of New York’s eighty-seven separate local community dis¬ 
tricts, the officials have pointed out. And to rehabilitate largely 
owner-occupied, free-standing homes in no way compares to the 
seemingly insuperable problems presented by New York’s ab¬ 
sentee-owned, Old Law tenements and its anonymous new brown- 
stone slums. Tire problems of poverty, race and slums in New 
Haven are not nearly as extensive, relatively, as in most big cities. 

But New York City’s new reform Mayor, John V. Lindsay, 
soon after his election in November 1965, looked for the top tal¬ 
ents in the country to study New York’s troubled housing, re¬ 
newal and anti-poverty programs. He chose the two men most 
responsible under Lee for New Haven’s physical and human de¬ 
velopment programs: Edward Logue and Mitchell Sviridoff, to 

* Olin Mathieson Chemical Corporation, having acquired Winchester 
Arms, an old New Haven company, is the largest employer. 
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head task forces of experts to analyze these problems; and he 
asked each to become head of the new super-administration his 
group proposed for New York.* 

It is said that American cities need an enormous additional in¬ 
fusion of federal funds. The current omnibus figure is one trillion 
dollars. But top federal officials and Congress worry that most 
cities do not know how to use even the current funds. 

Probably the most important lesson of New Haven’s renewal 
for other cities is its attitude toward the federal and state funds 
that are becoming available to cities: it not only tries to get as 
much money as possible by aggressive action and demonstration 
of need, but also uses the funds wisely and well. More and more, 
this is the key to the urban future. 

How has New Haven been so successful? Certain basic ele¬ 
ments emerge from the successive, interlocking phases of the 
city’s physical, municipal and social renewal. 

First, New Haven had far-sighted and meaningful plans for its 
reshaping. These plans and goals, determined before the major 
grant-in-aid programs were established, provided a framework in 
which funds could be used. 

Lee supported and was identified with city planning long be¬ 
fore he was elected Mayor. Coming to office when the funds and 
powers to eliminate urban decay were becoming available, he 
brought with him a commitment to improvement of the city, 
using tools and outside funds where practical, and he publicized 
the city’s plans to give people an understanding of what pro¬ 
posed changes would mean. He displayed executive understanding 
and enterprise—uniting community leaders behind renewal, seek¬ 
ing out funds,t and attracting innovative staff talents, many from 
outside New Haven who were not locked in by local tradition, in 

* Sviridoff became Administrator of New York’s new Human Resources 
Administration. Logue turned down Lindsay’s offer, but his New Haven- 
trained Boston deputy accepted the number-two job in New York’s new 
Housing and Development Administration. 

Some of New Haven’s loss of top talents has been caused by other cities’ 
desperate need for able men and women to administer and develop the new 
programs. But due to remarkable in-depth staffing, New Haven continues to 
produce "bright young men” for itself. As Lee said to Lindsay, “I don’t know 
what New York is going to do when New Haven runs out of men.” 

t The city was fortunate in having a local “angel” that provided seed 
money at many important points. The quiet and continuing contributions of 
the New Haven Foundation should not be overlooked. 
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order to use the new tools. But as Mayor he never lost touch with 
the people, and always remembered that renewal was for them. 

Lee and his staff viewed the funds and powers as invitations 
for action to realize local plans and to cure local ills, not as ends 
in themselves. They fought to adapt public and private aids to 
solve New Haven's problems and to get new kinds of aid where 
necessary. They tried to provide for contingencies but they were 
not afraid to advance projects in spite of apparent problems or 
for fear of the unknown. Only when you get into project execu¬ 
tion, they found, do you learn what the problems actually are. By 
setting open minds to work in new terrain, the city also developed 
talents and programs from which many of the nation's cities have 
since benefited. 

A major goal was also to relate different elements of renewal to 
each other so that both the entire city and its separate parts 
would benefit. Although Lee at times seemed to worry most 
about adverse community opinion and the next election, he also 
accepted the fact that pain for some is the unavoidable price of 
community renewal; under him, the city did everything it could 
to minimize the pains of change and help dislocatees. 

The Mayor and Logue had an overview of the city in which 
renewal was not the task of just one agency. Although Lee made 
renewal and physical development a central function in his ad¬ 
ministration, both he and his Development Administrator recog¬ 
nized that all city departments, not just those directly involved 
with renewal, must have high levels of performance if a city is to 
be renewed. Guided by such perceptions, the Lee administration 
was the first in the country to make the schools partners of the 
city in its great new enterprise. 

Until the past few years, with the emergence of Community 
Progress, New Haven was criticized by some for its heavy empha¬ 
sis on deteriorated urban “hardware" compared to unmet human 
needs. But experience shows that if the environment of a city is 
decrepit and physically limiting, achieving social progress will be 
extraordinarily hard. If, as in New Haven, one is sensitive to the 
human component, physical renewal readily demonstrates what 
else the people need, often far better than do social plans. Cer¬ 
tainly a decent environment and modern facilities make it much 
easier to provide adequate services to people. 
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In the current debate between the merit of welfare or “hu- 
man" investment versus urban rebuilding, the positive effect of a 
more attractive community and environment on people’s spirit 
and outlook should not be ignored. As Edward Logue has ob¬ 
served, “The New Haven experience gives me great faith in the 
utility of bricks and mortar, not only in improving physical con¬ 
ditions, but also in renewing the life of a city.” 
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LOOKING BACKWARD 
AND AHEAD h The 
Demands and Dilemmas of 
Being Urban in America 


The past two decades of activity in American cities have been 
bewildering. 

On the one hand, there has been history-making progess. 
Century-old slums have been torn down, most of their residents 
decently rehoused and the cleared sites rebuilt with private 
funds, according to community plans. Neighborhoods in decline 
and drab, obsolete business districts have been salvaged and re¬ 
newed as models for modern urban living and working. Govern¬ 
ment appropriations and programs to deal with city problems 
have steadily climbed, and private investment expanded. 

Yet at the same time new slums have been born, vast areas 
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have faded, poverty and crime have grown and racial ghettos 
have spread out. Some suburbanites have returned to central cit¬ 
ies, but even more middle-class white families have left. There 
are urban highways, center-city arterial by-passes and downtown 
garages to handle automobile traffic, and new subsidies for mass 
transportation, yet traffic congestion has worsened. Social pro¬ 
grams that hold promise become rapidly outmoded, and new, 
more encompassing ones must be mounted. Our solutions them¬ 
selves often create new problems. The available federal billions 
are a pittance measured against visible needs. It is possible to 
wonder whether cities must always run to stand still. 

Yet a heightened sense of urgency exists at every level. There is 
an accelerating participation and commitment of individuals, pri¬ 
vate groups, and public agencies, and a proliferation of new or¬ 
ganizations and funded programs. Because the social and racial 
problems have become so pressing, we forget how far we have 
come in a few short years. 

In less than a generation we have developed and put to work a 
unique set of tools that is enabling cities to bring about radical 
changes and remarkable improvements in land and property use, 
guide private developments, preserve what is worth saving in cit¬ 
ies, and face up to social needs. The demands of community and 
city dwellers are being asserted as never before. 

While at the start the tools were crude and often clumsily used 
or narrowly applied, the cities whose experiences we have fol¬ 
lowed have learned, as others have, to use them with increasing 
skill and sensitivity, and to coordinate them with programs de¬ 
signed for a community of people and their businesses and even 
to minimize the inconvenience during the transition period. 

Mayors have changed City Hall's usual role as passive munici¬ 
pal caretaker and stepped forward as leaders and innovators, mak¬ 
ing city government the co-participant with private enterprise in 
unprecedented programs. City planning has become more than 
an academic dream. With new local powers and federal funds, 
cities have demonstrated that urban improvement is possible; 
that what has been created, despoiled, or neglected in cities, the 
community can alter, improve, or rebuild. 

There are remarkable new community coalitions; it seems a 
new era of localism has begun. Old ideological conflicts about 
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public versus private, Republican versus Demooat and federal 
rnterventron versus local autonomy have been bund bcTfo 
tire cause of bettang our cities. Far from wealening loJ ini 
tratrve, federal a,d has enabled cities to operate on thd, own be¬ 
half as neve, before, and an American genius f„, social inventions 
has been apphed to create new institutional and financial arrange 
ments for bridging the gaps between sectors. The issue of better 
cities is no longer whether we can, but whether we mil, and how 
soon and at what cost. 

Tire fact is that we have been engineering an enormous revo¬ 
lution in our ways of doing things in and for cities, a revolution 
that has only begun. We do not call it a revolution partly be¬ 
cause the changes have taken place within the traditional frame¬ 
work of government. But the main reason, I believe, is because 
good cities are becoming good business and good politics in 
America. 


THE ELEMENTS OF ACTION 

Unfortunately, these strikingly altered environments, actions, 
and viewpoints have not affected all cities nor, certainly, all 
members of each sector and party. The advances are not uniform 
even in the exemplary cities we followed, and the outcome is far 
from certain. 

Primarily, these have been years of learning by doing, and in 
the combined experiences of these cities we have discovered cer¬ 
tain fundamentals. One of these is the rudimentary composition 
of community action: what every city must itself create or mar¬ 
shal in order to carry out sound programs of renewal and com¬ 
munity development, and to respond adequately to inherited 
problems or new challenges. 

Leadership Dedicated public and private leadership must work 
together cooperatively. We know that cities must have the best 
possible elected leaders—strong, intelligent, resourceful, and re¬ 
sponsive. Without them, even a model governmental structure 
and the millions for new physical and social programs are of little 
use. Cities also need local business leaders who will use their 
power, influence, and money on behalf of their community, 
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crossing party lines if need be, backing up government when it 
must take risks, and carrying local causes to higher levels of 
influence. Cities need the commitment and influence of their 
elite. 

Community organizations Nonprofit organizations of new 
kinds are needed at various levels and for many purposes. At the 
top, organizations can harness the power of the elite and facili¬ 
tate working relationships between public and private local pow¬ 
ers, whether or not the latter live in the central city. In specific 
areas, new organizations are necessary to encourage or undertake 
non-economic local developments. On citywide or neighborhood 
levels, organizations can assist citizens to articulate their needs, 
opinions, and desires in a more informed, productive fashion. 

Plans Various kinds of plans, coordinated at the executive 
level, are required for physical, human, and economic develop 
rnent, for a transportation system related to land use, for spend¬ 
ing related to development goals, and for neighborhood as well as 
citywide improvement. Foremost among these is needed a per¬ 
suasive visual image of what the city might be. Without it, the 
planners and leaders cannot create community consensus for ac¬ 
tion. A comprehensive, long-range physical development plan 
provides the framework for acceptable, meaningful change. 

Staff Cities should have the best professional staff, both in 
agencies and new community organizations, that money can buy. 
Cities are big business, but they arc quite different from big busi¬ 
ness, and the recruitment of the new kinds of talents needed to 
structure, program, and execute new operations is one of the 
major innovative challenges that local leaders must tackle. Skilled 
planner-administrators are relatively few and not waiting for em¬ 
ployment; most must be developed on the job. 

Information Current facts about local housing conditions and 
needs, industry and jobs, population, school plants, and other 
public facilities arc required. So is knowledge about emerging na¬ 
tional trends: population shifts, new industrial requirements, the 
changing economic structure, technology, new government aids 
and programs, and the implications of all these for local develop¬ 
ment and planning strategies. More information about other 
cities’ experiences would be helpful. 

An informed citizenry Cities need an enlightened public that 
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can grasp the nature of its community, perceive current trends, 
and understand the reason for and the consequences of public 
actions that must or may be taken. This job of creating an edu¬ 
cated public is not just for the schools and news media, although 
they should do much more than they are doing. It is also the 
duty of elected officials and politicians, staff heads of agencies 
and organizations, business leaders, the universities, and citizen 
organizations. 

Money Much more money is needed (we do not know how 
much) from local and state governments; from foundations, 
nonprofit sponsors, and other private sources; and most of all 
from the federal government. Without the latter, needed private 
investment in city renewal will not be forthcoming, nor will 
slums be eliminated. But it is possible that we now have more 
federal money and public powers available than we have sound 
local plans, administrative structures, imagination, and people ca¬ 
pable of using them. The talents and initiative recorded in this 
book are not typical. 


THE NATURE OF THE NEW TOOLS 

In the process of using the new tools, we have also learned 
much about their nature and limitations. The most powerful and 
widely used, the most misunderstood and either unpopular or 
suspect, is urban renewal. We should be clear about why these 
attitudes exist. 

Many different publics have invested renewal with their partic¬ 
ular purposes, and many have become disillusioned because re¬ 
newal has not, or could not, accomplish all the different things 
they expected. Hostility is inevitable where the execution has 
been clumsy or callous. But each advance entails dilemmas, 
choices, and hardships for some. Where the end product of re¬ 
development has seemed little better, or perhaps worse, than 
what existed before, we have been reluctant to admit that the 
fault lies not with the tool but with our ineptitude in urban de¬ 
sign. Urban renewal has revealed how poorly prepared Americans 
are to create better cities. 

Change precipitates opposition. In the case of urban renewal, 
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government has been the handy whipping boy and is blamed be¬ 
cause, in trying to remove the mess of the past, it must act where 
the urban illness is greatest. Some object to the use of renewal for 
commerce and luxury housing. Probably the single most impor¬ 
tant reason for public concern and disaffection, however, is that 
urban renewal has lifted the rug off long-submerged and new 
slums and forced the community to look at its social and racial 
problems while it Still lacked the means and perhaps the desire to 
solve them. 

Urban renewal is not easy. It is neither a solution nor an end 
in itself. It is not an economic process. It is not the answer to 
ending urban slums and, specifically, it is not a housing pro¬ 
gram, although the federal statute requires localities to rehouse 
displaced people into standard shelter. One of the most impor¬ 
tant facts we have learned is that renewal requires a host of sup¬ 
plementary tools and some unusual public and private entrepre¬ 
neurs for the process to work and benefit those directly affected. 
For example, we have seen that for renewal to help slum dwell¬ 
ers, or improve housing in lower-income neighborhoods, exten¬ 
sive government assistance and further subsidy is required: low- 
interest loans or grants for new and rehabilitated housing, 
municipal tax abatement, government purchase of secondary 
mortgages, low-rent public housing or rent supplements, and 
public assistance payments. 

What is urban renewal? It is a bundle of powers and funds 
that afford cities a uniquely versatile tool for bringing about 
many different kinds of planned changes and improvements in 
their blighted areas and for carrying out comprehensive develop¬ 
ment goals. While it is difficult enough to bring about these 
changes with renewal, such improvements would generally be 
impossible without it. 

Renewal is probably the most complex and demanding local 
governmental program imaginable. The surprising thing is that it 
has become so commonplace, and that federally assisted projects 
have been completed, are being carried out or planned in ovei 
800 cities. Moreover, instead of renewal being an instrument foi 
"no slums in ten years/' it seems certain to become a permanent 
municipal function not only in older central cities, but also in 
suburbs and developing towns on the fringes of metropolitan 



Looking Backward and Ahead : 561 : 

areas. Renewal will be the indispensable tool for localities in a 
continually changing, technically and materially advancing nation 
to make necessary physical adjustments to keep up with new 
times. 

The practice of renewal has grown more sophisticated, and the 
urban agenda has broadened as new needs have been demon¬ 
strated and improved ways devised. The negative emphasis on 
slum elimination and prevention of blight has shifted to a posi¬ 
tive concern for conserving the past and for the quality of what is 
built as well as who will use it; the rehabilitation or construction 
of housing alone has given way to the modernization or creation of 
complete neighborhoods, from imposing projects on people to mak¬ 
ing the people indispensable partners in project planning and ex¬ 
ecution. As the insufficiencies of slum dwellers and the problems 
of race and poverty have impressed themselves on city renewers, 
programs have been invented not just to treat symptoms but also 
to open up economic opportunities, decrease discrimination, and 
deal with underlying causes. 

Our widened vantage now encompasses federal aid for urban 
open space, recreation, college dormitories, and universities, and 
we have invented devices for strengthening the local economy 
and for industrial renewal. In transportation planning we have 
advanced from the building of urban highways to move vehicles 
through cities to the development of balanced circulatory systems 
to move people and goods throughout metropolitan areas. 

Education has been increasingly recognized as the indispen¬ 
sable colleague of urban revitalization and investment in people as 
important as spending on buildings. From a heavy early emphasis 
on bringing back the white middle class to "save" cities, efforts 
are now being made to develop new leadership and a new urban 
middle class among present residents. We have begun to apply 
advanced systems-analysis techniques for designing urban facili¬ 
ties and answering such questions as what mixture of physical fa¬ 
cilities and social and educational services will achieve the most 
rapid progress in ending city slums and poverty. Tire new De¬ 
partment of Housing and Urban Development now offers cities 
congressionally authorized financial incentives to combine physi¬ 
cal and social renewal in model city projects. 
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SOME UNANSWERED QUESTIONS 

Yet in most places we have not begun to solve cities" problems. 
Wc are still struggling, unsure and falling behind. We think we 
have put our fingers on answers, but they keep slipping away, and 
the problems turn out to be quite different from what they 
seemed. Cities are obviously limited and handicapped in their 
ability to act. There are too many built-in constraints, too few 
controls, and too little information. There is too little talent to 
use what we have. Many problems from the past, such as the 
character of the local economy, are so deeply embedded that it 
may take several generations for some cities to emerge into more 
beneficial patterns. New tools must be investigated, and many 
other questions and issues raised, faced, and debated. 

For instance, we have not begun to grapple fruitfully with one 
of the most widely recognized problems: how can cities develop 
and attract the high caliber of elected leaders they require? lire 
level drops off sharply and diseouragiugly once we get beyond the 
lucky ten or a dozen cities with shining and headline-making 
Mayors and the brilliant staff they have attracted or developed. 

We have not systematically and thoroughly investigated the 
application of taxation as an instrument of urban development 
policies, although there is much talk and some scattered studies. 
In high-cost metropolitan areas it is apparent that some tax 
abatement is necessary to reduce shelter costs for the Icnver- 
midclle-income family, and this device is probably required to 
effect rehabilitation, as well. What is the result of the real estate 
tax on slum formation, and can its administration be improved or 
reformed to induce slum elimination? Should the property tax 
serve ends other than revenue collection? 

While much attention is given to the constraining effect of 
state and rural legislators, little attention is given to bringing out 
their potentially constructive role in guiding urban growth and 
overcoming metropolitan disparities. We have seen some re¬ 
markable examples of cities gaining their ends in state capitals 
when the local leadership formed a consensus and took a deter¬ 
mined stand. Could not cities put such pressures on a more sys¬ 
tematic basis? 
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If schools are “the answer” how do we get the money to allow 
them to perform better, and why haven't they achieved more 
with the extra funds they have already received? Is education too 
important to be left to the educators? What, in fact, is the job of 
education in a nation composed predominantly of city dwellers 
who will be progressively freed from work? 

The businessman is exhorted to recognize his leadership re¬ 
sponsibilities, to end employment discrimination, to help im¬ 
prove his city's public education system, to give more than lip 
service to investment in people. He must speak up and use his 
power more to achieve these ends. But the primary problem is 
not the local business leader; he can usually be shown. The cru¬ 
cial impediment is the impersonal corporate management which 
runs most of the country's business, absorbs many old, locally 
owned concerns into national complexes, moves plant and office 
managers from one part of the country to another, and lacks alle¬ 
giance to any community except, perhaps, its home-office city. 
This is certainly one of the toughest and most pivotal problems 
with which urban America must contend. But in this era of ac¬ 
celerating urban growth, our largest metropolitan areas have been 
growing most quickly, and some are merging into urban regions 
or megalopoli. 

Metropolitan planning of facilities appears to be required— 
and perhaps metropolitan government is its necessary precursor. 
Many of our prescriptions are doctrinaire. We are not clear about 
what size local government unit can be both responsive to peo¬ 
ple's varying needs and still capable of guiding urban develop¬ 
ment. Greater New York thought it had solved its governmental 
problems with the consolidation of 1898. How can we avoid the 
inertia, the impersonality and mediocrity of the giant bureaucra¬ 
cies that come with big local government? Is there an optimum 
size for administrative efficiency and economy in the provision of 
local services? 

Neither have we learned to anticipate and deal with the physi¬ 
cal and social consequences of new technology. By now we are 
pretty much agreed that cities are for people—but we are not 
sure whether they are for people in cars or on foot. We know 
very little about the effect on man's mental and physical health 
of noise, fumes, driving in traffic, stress, anonymity, and density, 
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and we arc not ready to act on what we know. Laboratory experi¬ 
ments with animals suggest that living in great densities can lead 
to behavior breakdown—an incapacity of the individual to re¬ 
spond to the world around him—to alienation and withdrawal 
from social concerns. What does this signify for the citizens of an 
increasingly urban America, most of whom are now jammed to¬ 
gether on one per cent of the land? 

THE CURRENT IMPERATIVES 

Must city dwellers be so much the victims of blind forces, 
always acting haltingly after the fact? I think not. We can and 
should proceed in several areas without further delay to gain a 
firmer grasp of the urban situation and human condition in cit¬ 
ies, as well as a clearer sense of what is coming and which next 
steps must be taken. The struggles of these renewing cities, and 
of many others, both decaying and exploding, have persuaded me 
that there are five current imperatives: development of a real 
federal urban policy, measures to overcome the fiscal taxation 
anomaly, action on a direct cure for poverty, creation of local 
strategies for desegregation, and acceptance of a new role by 
urban universities. 

The United States has no national policy to guide land use or 
urban development. The new Department of Housing and 
Urban Development, while a significant advance over its prede¬ 
cessor, the Housing and Home Finance Agency, is not consti¬ 
tuted to serve as the federal urban policy-making body. HUD has 
little relation to the forces that affect the urban economy, the 
urban population, or even the construction of housing. It admin¬ 
isters only a fraction of the federal programs that bear directly on 
urbanization and the control of urban development. 

What is ('ailed for is a centralized executive function—what 
Wilfred Owen so nicely called “a chief urban worrier'—or a spe¬ 
cial federal executive agency for urban affairs, comparable to the 
National Security Council, that can draw together various de¬ 
partments. This need becomes apparent when one runs clown 
just the most obvious federal proa,rams and policies that bear on 
cities and metropolitan areas but are under the jurisdiction of de¬ 
partments or agencies other than HUD: 
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Fiscal and tax policies that affect housing production, 
credit and employment (the Federal Reserve Board, the 
Bureau of the Budget, the Department of the Treasury); 
regional economic development, economic aid to depressed 
areas, industrial location trends (Department of Com¬ 
merce); highway planning, airport location (the new De¬ 
partment of Transportation, the Civil Aeronautics Board; 
HUD has urban mass transportation still); research and de¬ 
velopment contracts in basic science, defense, health, and 
other behavioral sciences (Department of Defense, Depart¬ 
ment of Health, Education and Welfare, the National 
Science Foundation, the Atomic Energy Commission, the 
National Aeronautics and Space Administration); man¬ 
power training, labor statistics, and employment services 
(Department of Labor); welfare, social security, hospitals, 
school aid, elementary and secondary teacher training, aids 
to higher education (HEW); air pollution abatement 
(HEW); recreation areas, national parks, research into 
water pollution (Department of the Interior); agricultural 
mechanization, rural migration trends, use of farm land in 
urbanizing areas (Department of Agriculture). 

And this catalogue does not include a miscellany of special 
agencies, such as the Office of Economic Opportunity, with its 
portion of anti-poverty programs, the Small Business Administra¬ 
tion, currently an unadopted program; and the General Services 
Administration, a rather important autonomous agency which 
determines the location of the federal government’s increasing 
regional offices and employment centers, as well as the design of 
the buildings. 

We have many more federal instruments and more informa¬ 
tion than we have begun to focus on, much less apply in a sys¬ 
tematic manner. Coordination of departmental thinking and use 
of scattered federal programs in terms of urban development 
goals could take us a long step in the right direction. 

That we have no overall policy body or stated goals is incredi¬ 
ble. About 140,()()(),()()() of the present nearly 200,000,000 Ameri¬ 
cans now live in urban metropolitan areas, and most of the 
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65 000 000 more Americans expected by the end of the next two 
decades will pile in on or close to these congested metropolitan 

areaS 

A great deal could be done to guide future urban development 
into new regions and to save present metropolitan areas from ad¬ 
ditional problems by coordinating certain programs now in sepa¬ 
rate departments and by adding a few new ones: highway con- 
struction funds and mass transportation assistance; industrial fa- 
cility subventions; award of research and defense contracts, job 
information, relocation expenses, and retraining programs for 
rural migrants and urban underemployed; 100 per cent mortgage 
insurance for developers building housing for lower-income 
groups in specific development areas. If these programs were ad¬ 
ministered jointly and planning assistance were offered to re¬ 
gional groups in relatively unsettled and suitable areas that 
wanted to qualify for the combined federal aids and urban 
growth, future urbanization might turn out to be far more man¬ 
ageable' than we suspect. Location of atomic energy power gen¬ 
erators could well be the most important single factor in improv¬ 
ing urban environments and creating new regions. 

Such a focusing of federal programs inevitably suggests a 
touchy corollary—some form of national resources or land use 
planning. But the real test of our affluence may be how long we 
can afford not to bring all the powers we have to bear. 

A notable federal step toward program coordination at the 
local level was recently taken following the prescription of the 
President’s metropolitan study group. This is the new Demon¬ 
stration Cities (renamed Model Cities) bill, which became law 
as this book was going to press. The new program specifically en¬ 
courages a concentrated attack on both physical and social decay 
in large slum districts of at least seventy cities that will meet stiff 
federal criteria. The legislation is designed to overcome many of 
urban renewal’s limitations. Tire act calls for cities to channel 
into designated districts all appropriate, existing government 
grants and local agency resources, from health, education, and 
welfare services to housing loans to small business and the revision 
of tax codes to stimulate rehabilitation. The hope is that such a 
concentration will markedly alleviate the problems of the people 
in slums and also produce visible, adaptable approaches for other 
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cities to follow. Eighty-percent grants * are the main federal bait, 
but cities must achieve their own local coordination, including 
winning the cooperation of many intermediary state agencies 
The Model Cities pattern is a major advance, but it is no 
panacea. 

Much more can and must be done in Washington itself to ra¬ 
tionalize and coordinate federal grants-in-aid and other programs, 
and to apply new technology to the benefit of cities. Perhaps the 
first step in this direction should be the appointment by the Pres¬ 
ident of a National Commission to study all federal programs in 
the light of present and coming urban development and to make 
proposals. But only the President's leadership can create the 
needed national commitment. 


TO OVERCOME THE FISCAL 
TAXATION ANOMALY 

Such a federal executive agency or function could, I am hope¬ 
ful, demonstrate to Congress that present grants-in-aid programs 
for cities, especially for the big cities, are unrealistically low. It 
could also facilitate the government's next necessary giant step: 
to provide localities with adequate fiscal resources to deal with 
local problems instead of spoon feeding them with inadequate, 
special purpose, often indirect grants. 

'This proposition, which seems radical at first, actually follows 
the by now well established tradition of using our remarkably 
flexible federal fiscal machinery to adapt national resources to 
local needs and limitations, both in cities and on farms. 

Specifically, a fiscal reallocation would be taking cognizance of 
the current realities of a nation of city dwellers: the centrifugal 
trends in our economy, the high public costs of dense urban liv¬ 
ing, the incidence of these costs and the shift in the sources of 
taxable wealth away from the localities and to the federal govern¬ 
ment. 

The more urban we become, the more local public services we 
need. We also require new kinds of municipal or metropolitan 
regulations—from traffic eonUol to control of air and water pol- 

* The grants supplement existing federal aid programs. 
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lution, and perhaps even of ugliness. The fact is that government 
costs rise not arithmetically but geometrically as city size and 
density grow. And all these extra local costs do not even include 
the special welfare and development needs of the urban poor and 
the high toll of slums in the cities. 

As demands on cities' budgets grow, their command of fiscal 
resource's has become relatively more and more limited. There 
has been a change in the major sources of taxable wealth from 
real property to personal and corporate income, with localities 
getting less and less of the total share. Both cities and states are 
limited in the extent that they can tax incomes, sales, or even 
property, without driving away taxpaying residents and busi¬ 
nesses. Since the federal government can most effectively tax in¬ 
comes. without regard to their place of origin, it has been chief 
beneficiary of the remarkable rise in wealth of the past decades. 
The local disparity between needs and resources had been ag¬ 
gravated in central cities by the outmigration of middle-income 
families and industries, the obsolescence of plant, and inmigration 
of a new wave of rural poor. 

We have never spent adequately on public services to match 
our private economic growth and to bring all parts of cities up to 
decent standards. Paying for all the things that need doing or re¬ 
newing locally now is clearly beyond local ability. In fact, exces¬ 
sive reliance by cities and suburbs on the property tax has led to 
some very deleterious and exclusionist development practices 
within metropolitan areas. Suburbs use “mercantile’' zoning with 
one-, two-, and even four acre lots to keep out lower-income fami¬ 
lies and workers with children who make school taxes rise, and 
they simultaneously provide space for high tax paying, non- 
noxious concerns in industrial parks to which workers who live 
elsewhere must commute. Cities have distorted the use of urban 
renewal in a frantic effort to squeeze the highest use and largest 
return from Title I laud for their slipping tax base, Further, 
meeting the housing needs of their lower income families is ex¬ 
tremely difficult in cities because local government cannot easily 
afford the tax abatement that is more and more needed to reduce 
basic shelter costs. Cities will also continue to worry about the 
expansion of tax-exempt universities and other nonprofit institu¬ 
tions, although their presence is a source of vitality. Tax-con- 
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scious groups challenge the non-taxable recreational and open- 
space areas. Meanwhile, local spending approaches federal levels. 

Furthermore, metropolitan consolidation or fiscal federation of 
separate political and taxing jurisdictions—the “businessman's 
solution"—is not the answer to the local revenue gap.* The fact 
is that most of us who live in or use urban areas are subsidized; 
the freeloading automobile commuter who uses expressways and 
city-maintained and patrolled streets is a prime example. The 
poor are only a part of the growing revenue crisis of urban areas. 
As a matter of fact, suburban taxes are going up proportionately 
faster than those in central cities and are approaching the latters' 
high rates. 

Several recent proposals for overcoming the governmental fis¬ 
cal anomaly are now on hand from some of the nation's foremost 
economists and from special federal commissions and congres¬ 
sional advisory bodies, but they have not yet moved into the 
arena of legislative proposal. Walter E. Heller, former chairman 
of the President's Council of Economic Advisors, is the leading 
exponent of outright grants of federal revenues to the states, 
since the states bear the major burdens for health, education, and 
welfare. But cities which have long suffered from being short¬ 
changed by the state legislatures worry about this method of shar¬ 
ing federal revenues, and the White House and some federal de¬ 
partments believe that certain criteria should be attached to such 
state grants. 

Another approach which is gaining popularity in some circles is 

* The experience of Miami-Dade County, one of the two areas in the 
United States to establish true metropolitan government in recent decades, 
furnishes a pertinent guide. (Nashville-Davidson County, the other area, is 
too new to provide sufficient answers.) 

After “Metro” began in Dade County in 1957, some savings were achieved 
initially through the streamlining of a chaotic congeries of local governments 
and functions under a professional modem administration. The new govern¬ 
ment was also able to provide better services at a somewhat lower per-unit 
cost. 

But the longer-run fiscal impact of metropolitan government within just 
a few years was a rapid rise in public expenditures at a rate faster than that 
of the burgeoning population. “Metro” federation and good administration 
made it possible for local government to provide decent services and for pre¬ 
viously separate governments to do many necessary things not possible before, 
such as improve arterial highways and traffic control, and to develop the sea¬ 
port. Moreover, the ad valorum tax base proved completely inadequate to 
cope with the accumulated mess of unplanned past growth. 
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the federally guaranteed minimum family income or a “reverse 
income tax" for the poor. John Kenneth Galbraith advocates the 
minimum income because it would relieve cities of a large share 
of their welfare burden and redistribute rising federal revenues at 
the points of greatest need. A floor under income for unemploy¬ 
able persons was also proposed in 1966 bv the National Commis¬ 
sion on Technology, Automation and Economic Development as 
one means that government should use to offset the negative 
effects of changed technology on wage earners and to spur eco¬ 
nomic growth. 

If cities are to make a significant dent in urban poverty and 
slums, much less reach the high level of urban amenity and liv¬ 
ability about which there is so much talk, a much larger share of 
the gross national product must be made available to localities, 
and to their disadvantaged citizens. Philadelphia’s difficulties in 
realizing its comprehensive plan due to inadequate funds is a case 
verv much to the point. 

( hie happv prospect is that the money may be available by the 
end of this decade, when federal revenues are expected to exceed 
federal expenditures. Gardner Ackley, current chairman of the 
Piesidcnt’s Council of Economic Advisors, has stated that by 
197(1. with the anticipated increase in the national prosperity, the 
fedeial treasury should have a surplus of $-l(),(K)l).(HM),0()0. The 
main question to be considered then, Ackley has said, would be 
flow' to use tin* federal surplus. It could be directed to cut taxes, 
to reduce the national debt, or to inciease government spending 
on public programs. 

This forecast suggests that if cities are to get the money they 
and and want from the anticipated federal surplus before it is 
eliminated through pressures from groups that are more inter¬ 
ested in economy, cities must make persuasive plans for spending 
the money and also demonstrate their ability to spend it well. 

AN ANTIDOTE FOR POVERTY—AND 
PERHAPS FOR SLUMS 

In spite of our brave slogans, we have not even begun to wage 
a war on poverty. We have only been chipping away at the visi¬ 
ble fraction of a vast submerged iceberg, and there is considerable 
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doubt whether even a marked expansion of current anti-poverty, 
job training and educational programs can rid us of mass poverty 
or urban slums in a generation. Consider, for example, that a 
third of the nearly 15,000,000 poor children are in families 
headed by women who might be better off at home than out at 
underpaid jobs. Millions more of the poor are ill, physically dis¬ 
abled, or too old to work. Uncounted numbers of working-age 
men will probably never be retrained for the private job market. 
Further, the present anti-poverty programs are so complicated and 
caught up in inter-agency tugs of war, bickering between different 
levels of government, bureaucratic red tape, and poor local admin¬ 
istration that relatively few cities are capable of using them well. 

There is a grave injustice in leaving to local initiative the fate 
of the urban poor, most of whom have migrated to cities from 
rural areas. During the depths of the depression, the government 
came to see that piecemeal local programs were insufficient to 
cure unemployment, and that every battery in the federal arsenal 
would have to be thrown in to achieve recovery. What we need 
now is a crash program that is proportionate to the dimensions 
and special character of current poverty and accompanying social 
chaos in cities. 

And as Galbraith has pointed out, “There is no antidote for 
poverty that is quite so certain in its effect as the provision of in¬ 
come/' He also added that the United States can well afford to 
bring every family's income up to a minimum decent standard of 
living. In 1965, he said, provision of this base income for the poor 
would have used only one third of the amount by which personal 
incomes rose nationally. From the problems we have seen in cit¬ 
ies it seems obvious that they will never clear slums, build or sub¬ 
sidize publicly administered low-rent housing, rehabilitate homes 
and make the unskilled adult employable as fast as this country 
could provide the poor with living incomes. Such a minimum in¬ 
come for subsistence farmers and agricultural workers might also 
ease city problems. 

The public welfare system also fails to serve the eligible poor. 
It requires a drastic overhaul if it is not to continue to be a 
“major source of poverty," as a citizen committee appointed by 
Congress to study federal welfare recently reported after a two- 
year study. 
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With each state setting its own standards; the Advisory Coun¬ 
cil on Welfare discovered that half of those now on public assist¬ 
ance receive allowances below the poverty level. An estimated 
8;000;000 more—half of those eligible for welfare nationally—did 
not receive any aid. Most of the latter do not know they are en¬ 
titled to these benefits. The complete ignorance about public as¬ 
sistance or public housing of so many poor families subsisting in 
the slums of Southwest Washington when relocation for redevel¬ 
opment began shows how out of touch and unable to cope even 
with the welfare world so many poor people in cities are. But we 
should not have to wait for public dislocation to make such in¬ 
formation or rehousing services available. 

The federal Advisory Council proposed a federally established 
minimum income based solely on need (and not all the other 
humiliating eligibility criteria) as the best way to overcome the 
present welfare system's shortcomings. More people should be 
put on rather than pushed off welfare. 

An ungrading in rent allowances for families receiving public 
assistance payments alone would probably do more to get mil¬ 
lions out of slums than any reformulation of the public housing 
program. But local housing codes must be systematically and 
effectively enforced; and housing information and relocation serv¬ 
ices provided to help families find decent new homes outside the 
slum. As long as we continue to treat the housing of the urban 
poor primarily as a shelter problem, rather than one of inade¬ 
quate income, we will lag. 

Obviously federally aided local programs with long-run prom¬ 
ises of ending the poverty cycle must be pursued and expanded; 
there should be greater appropriations and improved programs 
for the schooling, health, and training of disadvantaged youth 
and adults, as well as for their living environments and neigh¬ 
borhood facilities. It would be a serious error to assume that the 
minimum income can substitute for these programs. 

The federal Commission on Automation also proposed a giant 
WPA as an immediate means for mitigating the social effect of 
automation. This method would provide the missing ingredient 
in the Model Cities plan. It would create jobs and income for the 
undcrskilled and unemployed by training and paying them to do 
neglected public work that needs doing, mostly in cities—in hos- 
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pitals, medical care, public protection, community organization, 
conservation, sanitation, and the rebuilding and rehabilitation of 
slum areas. 

But retraining and new employment services should not be 
limited to cities’ poverty areas, since as automation advances it 
will put out of work many people presently employed in cities 
and farms. Such programs should also be provided at points of 
migration and be permanent federally aided local functions. At 
the same time we need a computerized national service to pro¬ 
vide information about job vacancies and skill demands, to avoid 
the disjuncture which caught cities and their new residents in re¬ 
cent years. 

STRATEGIES FOR DESEGREGATION 

Housing and Urban Development Secretary Robert . C. 
Weaver has pointed out that “The future of the city is inextrica¬ 
bly locked to the fate of the urban poor. . . . Until non-whites 
enter freely and fully into the mainstream of urban life our cities 
will remain troubled.” A minimum living income, an end to pov¬ 
erty, is a prerequisite to reducing both geographical and mental 
ghettos, but it is only a first step, and non-discrimination is not 
the only additive required. 

What is needed are strategies for desegregation by various local 
groups to bring Negroes into the mainstream. Many more oppor¬ 
tunities are available to Negroes than they are taking advantage 
of. Ignorance about opportunities and how to take advantage of 
them, psychological blocks, fear of social rebuff and often rejec¬ 
tion serve to perpetuate ghettos just as much as blatant discrimi¬ 
nation. The thrust of these strategies need not be housing inte¬ 
gration as such (many Negroes, like other ethnic groups, may pre¬ 
fer to live mostly with their own group) but rather freedom of 
movement and participation. 

The great burden will probably fall on non-governmental 
groups, both voluntary and business, which must staff up to make 
laws workable and metropolitan areas open. The body that can 
and must assume leadership in this fundamentally moral issue is 
the church. The church is a metropolitan institution uniquely 
able to cut across boundaries of city and suburb, white, and non- 
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white. Some churches have already taken the lead in open¬ 
housing drives in the suburbs and sponsorship of integrated 
middle-income housing. Churches and civic groups must find 
ways to substitute for the prejudice and fear that come from ig¬ 
norance and strangeness the natural fellowship that comes with 
common interests and involvement. We must encourage partici¬ 
pation by Negroes in all community institutions, not just those 
concerned with racial matters. 

Business must also recognize that to be color blind in hiring 
will not end racial discrimination in employment. Companies 
and business associations have to recruit actively in Negro neigh¬ 
borhoods, establish liaisons with guidance counselors in ghetto 
schools, even advertise jobs in newspapers that Negroes are most 
likely to read. Hiring tests and criteria must be revised and modi¬ 
fied. Employers will have to stop emphasizing a high school or 
college diploma when it makes no realistic difference in an appli¬ 
cant's qualifications. And where Negroes lack access to major area 
employers, a way must be found to provide bus service. 

Cities must also face and start acting upon the corollary of dis¬ 
solving the metropolitan racial schism: getting middle- and upper- 
middle-income white families with school-age children to move 
back to or stay in central cities. City budgets and plans, and 
urban renewal, must be used to make or remake city neighbor¬ 
hoods, facilities, and particularly schools, competitive with the 
suburbs. It is also important to hold some of those Negroes who 
can exercise wider choices and who are leaders. Otherwise, when 
the next boom of family formation comes in the 1970's, the 
metropolitan economic-racial schism will grow even wider. 

NEW WORK FOR URBAN UNIVERSITIES 

Urban universities should be more to cities than local growth 
industries that create jobs and purchasing power; more than 
brain centers that attract research and development companies; 
even more than think-machines to formulate social programs and 
planning techniques. 

Universities must also help cities ask and answer the essential 
question of what all this tooling up is for? We have been so pre¬ 
occupied with mastering techniques, inventing institutional ar- 
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rangements, and getting funds, that we have not paused to in¬ 
quire about urban goals. Robert M. Hutchins has observed about 
Americans that "The intellectual foundations of the choices we 
make is messy.” This is glaringly evident in our thinking about 
cities. Once we get beyond welfare minimums and economic mo¬ 
tives, we are at sea. We have no vocabulary that describes urban 
culture, no guiding conception of the city's human functions; we 
lack philosophy. 

It is quite conceivable that in several decades we shall have 
eliminated the root problems of slums, poverty, racial discrimina¬ 
tion, fiscal starvation. We may even achieve metropolitan or 
regional planning. But we will still not have come to grips with 
the real problems of people living in vast cities in post-industrial 
society. 

Varied disciplines within the universities can assist cities to 
prepare an agenda of topics to be explored and studied beyond 
the obvious technical ones, and to help apply knowledge avail¬ 
able in academic studies and the laboratory. They can help par¬ 
ticularly in the renewal of certain urban institutions, such as 
schools. They might have saved us from going so far wrong in 
public housing. 

Universities can also provide local civic forums where continu¬ 
ing dialogues may take place between practitioners and philoso¬ 
phers, political administrators and scholars, planner-architects, 
psychologists, and environmental biologists, scientists, theolo¬ 
gians and civic-business leaders. 

But if universities are to realize their great potential for leader¬ 
ship, they will first have to reform themselves. They will have to 
declare this responsibility to the city (if just in reciprocity for 
their privileged tax-exempt status) and actively encourage faculty 
members to focus on the issues and conditions of urban living. 
Time given in local public service or in leading such seminars 
must be awarded the credit or status equal to classroom teaching 
or publication. 

The university will also have to reassess the education it offers 
to undergraduates. It is failing to turn out students equipped to 
consider the urgent issues. It also forfeits its unique opportunity 
to encourage students to later become active in public service. 
Yet, the civil rights and anti-poverty drives have shown that col- 
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lege students are eager for participation and commitment in 
urban issues. Will we have “educated” men and women who are 
capable of earning excellent livings, but who cannot control the 
urban environments in which they live? 

THE GOOD BUT COMPLEX LIFE 

Will Americans ever realize the ideal of the good life in cities? 
There arc good reasons for pessimism, but also some strong rays 
of hope. 

One encouraging sign is the exceptional men and women who 
have stepped forward in increasing numbers to meet the urban 
challenges. Also, Americans are learning that their cities are not 
temporary habitats that we can use and abuse and then abandon. 
We are beginning to turn talent, energy, and money to conserve, 
redevelop, and embellish our urban environments and to make 
all city neighborhoods livable. We have begun to see the role of 
cities in a new, positive way, one in which the city not only pre¬ 
vents harm and disease but positively promotes human good. 

One reason for optimism is the new awareness on the part of 
business and government leaders that there is an intimate rela¬ 
tionship between local human capital—the education, talents, 
and well-being of the people who live and work in a community 
—and the economic vitality and potential for renewal of that 
community. 

In this country, which is dominated by the decisions of com¬ 
merce and industry, it is particularly encouraging to learn that 
industry and business are choosing their headquarter locations 
more and more according to non-economic attractions. The qual¬ 
ity of life and the standard of services and amenities offered by 
an area—its schools, housing, transportation, general environ¬ 
ment, accessible recreation facilities, universities, and cultural 
activities—now determine where the foot-loose growth industries 
and research and development laboratories go. And these are 
conditions over which community decisions and plans can have a 
decisive influence. 

Thus it appears likely that the new requirements of industries 
which must compete for top talents will in effect force cities and 
their metropolitan environs to achieve and maintain high stand¬ 
ards. For in the coming era, competition will not be as much be- 
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tween central cities and their suburbs, as in recent past decades, 
but rather among metropolitan regions. 

Perhaps it is naively optimistic, though I hope not, to expect a 
change in attitude among practical men of achievement and re¬ 
sponsibility in industry about their products, as they recognize 
the importance of a good urban environment in protecting and 
developing to the maximum vital human resources. 

Yet the prospect before us and our cities will always be ambig¬ 
uous and paradoxical. As Americans gain greater discretionary in¬ 
come, as technology offers extraordinary new conveniences, op¬ 
tions, and mobility, the conditions of living in a predominantly 
urban society by necessity will reduce individual freedom. New 
community restrictions must be imposed on people's use of prod¬ 
ucts, as well as real property. There is, for example, the growing 
threat of noise pollution in cities. Where should use of transistor 
radios be allowed? How many decibels may a construction drill 
rise? Should use of automobile horns in cities be banned? 

We should begin to concern ourselves, too, with the human 
effects of information technology—the use of machines and au¬ 
tomatic signals to order human movements, to facilitate commu¬ 
nication, to store knowledge, provide information, guide deci¬ 
sions at a rate exceeding population growth. The syndrome that 
threatens from this reliance on thinking machines is as yet a mere 
cloud on the horizon for most people, but it hovers over the 
urban scene. It has been described by Richard Meier as “the spe¬ 
cial form of harassment which results from man's being the tar¬ 
get of too many 'messages'—too much communication from too 
many sources." An information overload that exceeds human ca¬ 
pacity to absorb and handle it causes mounting disorder and con¬ 
fusion, and finally a desire of the individual to cut all connections 
with society, to escape. 

The ambiguity of progress in a technically advanced urban so¬ 
ciety makes it essential for Americans to cultivate new ways of 
looking at things and to reinforce certain qualities of mind and 
spirit. An urban people must be sophisticated. We must give up 
a certain naivete and the search for panaceas. We must leam to 
live with what Stephen K. Bailey has called “the politics of con¬ 
flict"; to accept the fact that any solution or advance carries with 
it both gains and losses. We shall have to recognize that even with 
the best leaders, talents, information, and plans, we will never 
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have all the answers, and many forces will always be beyond our 
control. Accidents of timing, fortuitous events, changes in cor¬ 
porate policies, social unrest, wars, and inventions will always 
complicate our advances. Yet we must act if we are to try to mas¬ 
ter our urban environment. We must have the courage to move 
ahead aware that our information will always be insufficient, and 
to move toward solutions which will always be partial and imper¬ 
fect. 

This means that individual commitment, moral concern, open¬ 
ness to experience, and willingness to act and take risks based on 
one's beliefs are essential. In spite of the plethora of organiza¬ 
tions, increasing information, and numerous tools, the significant 
breakthroughs have been made not by committees or as the re¬ 
sult of market studies but by individuals. 

Even with man central to our urban plans, we shall have to 
recognize that “man” is not a statistical average, but many differ¬ 
ent people with many different open-ended tastes, desires, needs, 
and goals. Nor is man rational. He does not flock to the good but 
dull small cities like New Haven that have “solved” their prob¬ 
lems, nor even to the center of a beautifully planned city like 
Philadelphia. He wants to go where the action is—the bright 
lights, the jobs, the good times, the great experiences—the nerve- 
wracking, anonymous, but exciting hub of mid-Manhattan. Or 
else he chooses the non-city city of Los Angeles. Perhaps we must 
accept discomfort, stress, and anomie as the price of exciting di¬ 
versity and the variety of opportunities that only the big cities 
can afford, and seek for ways to balance this stress by creating 
oases and retreats where the individual can go on occasion to seek 
inner renewal. 

Perhaps we must also redefine the good life to be sought in 
cities. As John W. Gardner noted in Self-Renewal , physical com¬ 
fort, diversion, gratification, the state of having realized one’s 
goals, do not constitute happiness for man. Americans have 
achieved the comforts and pleasures to which poor nations aspire 
and have learned that these are not enough. “The truer version 
involves striving towards meaningful goals—goals that relate the 
individual to a larger context.” 

Will our cities always be in a race with time? “The really im¬ 
portant tasks are never finished,” Gardner wrote. 

If well run, the race itself will constitute the good life. 
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